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SUMMARY

This project was a developmental study of alternative
models for che organization of large school districts. The
co-i-ALinuing demands of changing societal and professional
forces have produced both functional and dysfunctional con-
flict situations in the organizations of large urban school
districts. This study included data about fh2 organization
of several large school districts. Existing models for the
organization of school districts in the United States were
d_scussed. Alternative models for the organization of school
districts were presented. Forecasts by educational adminis-
trators concerninc the future of school district organization
were included.

Objectives of the Project

The objectives of this project were: (1) to concep-
tualize, describe, and develop alternative administrative
structures for large urban school systems; (2) to conceptu-
alize and describe staffing policies for the different
models; and (3) to conceptualize the organizational arrange-
ment and procedures required for the resolution of organiza-
tional conflict, such as administrator, board member, and
teacher conflicts arising from teacher militancy.

The project staff concentrated its developmental
efforts on the following subproblems.

1. Identify and describe the existing patterns of
large urban school organization and administration.

2 Describe and analyze the existing decision-making
and communication processes in urban school systems.

3. Describe and analyze the major conflicts (community,
teacher, pupil) in large school systems.

4. Conceptualize and describe alternative structures
of organization and administ-ation for urban
school systems.

5. Conceptually test the alternative models.



Procedures

The design of this project WES developmental. It
included a systematic arrangement of logical and empirical
analyses to describe alternative models for the organization
of large urban school systems. The project was conducted in
three phases.

The first phas? included: (1) extensive analysis of
literature and research from the various fields of adminis-
tration; (2) assistance from consultants on organizational
Lheory; (3) research studies in school districts; and (4) as-
sistance from practitioners in urban school cli:Aricts. This
phase changed the direction of the study from the original
intention of concentrating on a single model administrative
structure to emphasis upon describing alternative models of
school district organization.

The second phase consisted of describing alternative
models for school district organization and conceptual field
Leting of the models. The model descriptions were revised
three times in accordance with suggestions from those 562
persons participating at various points in the analysis.

The third phase consisted of writing the final draft
of the alternative models and further testing of the models
(using the Delphi Technique) with superintendents of large
school districts and chief state school officers. The final
description of the models, forecasts of the future, and the
empirical research studies were combined into this final
report.

Alternative Models for Schools

District Organization

The alternative models briefly described in the body
of the final report for this project do not include all pos-
sible ways for organizing large school districts. For in-
stance, no model was included that would tend to remove the
schools from public control. While some of the :ganiza-
tional approaches included in the report might bu described
by some persons as radical, the emphasis during their
development was upon their feasibility.

School district organizational patterns in the United
States have both geographic and historical bases and no
single pattern has predominated. Five basic patterns cur-
rently exist: unified, unified city and county (metropolitan),
state, decentralized seryiceF, and regional decentralization.
The first four patterns have administrative centralization
and the latter has administrative decentralization. Two
expe-imental patterns, which are being discussed widely, are
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feeder school decentralization (educational park) and
community control. Feeder school decentralization results
in administrative decentralization. The community control
model results in a reorganization of the power and control
relationships in the school district.

The existing patterns of school district organization
are not meeting many of the needs created by the changing
demands of societal and professional groups. Size appears
to be an important factor. Eighty percent of the districts
in our sample with over 75,000 pupils were planning adAn-
istrative decentralization, whereas 80 percent of the
school districts with 50,000 to 75,000 pupils reported no
plans for administrative decentralization.

The alternative organizational models for school
districts described in this report may be classified into
five types: (1) administrative centralization; (2) inde-
pendent; (3) administrative decentralization; (4) func-
tional operations; and (5) pluralistic. Most of the models
used at the time of this study were of the administrative
centralization, administrative decentralization, and inde-
pendent types.

Centralization Models.--Models of urban school
district organization included in this typology were:
Unified City or County, Unified City and County (metropol-
itan), and the State I model. The Unified City model is
geographically coterminous with the boundaries of the city.
The Unified County usually includes all suburban and rural
areas outside the city boundaries. Both of these models are
organized along bureaucratic concepts, and little attempt
has been made to decentralize decision-making or services.
Only one state model was used at the time of this study.

Administrative DecentraZization Models.--Three
models of administrative decentralization were discussed.
The Instructional Services Decentralization and Regional
Decentralization models were the most frequently used. Data
from this study indicate that, when school districts grow
in size to over 75,000 pupils, school officials seek some
means of decentralization. In the Instructional Services
Decentralization model, administrative control is still
centralized in the central administrative offices, but sig-
nificant instructional resources are decentralized to make
them closer to the individual schools and teachers. The
aim in the Regional Decentralization model is to decentra-
lize some control and decision-making in the bureaucracy.
Feeder School Decentralization (i.e., educational park) has
been discussed in the literature but had not been fully
implemented in practice at the time of this study.

Independent ModeZs.--The school district
organizations in this category include: Community Control,

3
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Small Rural, Elementary, and Secondary. Except for the
proposed Community Control model, most school districts or-
ganized under this category are not large in enrollment.
Therefore, in this project attention was focused upon describ-
ing a model for community control.

Functional Operations Modets.--Three types of
functional operations type models were included for illus-
trative purposes in the final report for this project: State
Regional Educational Service Agency (RESA), Metropolitan
Educational Service Agency (MESA), and Coordinated Community
Resources Corporation (CCRC). The State RESA model provides
for larger regions and smaller operating districts than the
highly centralized state model. The MESA model provides for
a two level organization within a metropolitan area. It
combines centralized taxing, certain services, and local
participation and control of education. The Coordinated
Community Resources Corporation model provides a bureau-
cratic structure for the integration of education, health,
and welfare services.

Collegial or PlLralistic Models.--Pluralistic models
were developed to provide the maximum participation by all
of the groups affected by education. The functions of the
school district were divided into legislative, judicial,

and executive. The maximum participation was placed in the
legislative function. A separate board was created to as-
sume the judicial function. Two illustrative pluralistic
models (Federal Model and Egalitarian Model) were presented
and discussed.

The superintendents of large school districts and
the chief state school officers who participated in the
Delphi study felt that the following alternative models will
be used during the 1970's and 1980's.

Unified City or County

Unified City and County

Regional Decentralization

Feeder School Decentralization

Instructional Service Decentralization

State Regional Educational Service Agency

They also felt that the following alternative
patterns will be initiated during the 1980s:

State System Without Local Boards

Coordinated Community Resources Corporation

Federal and Egalitarian Models of Pluralism

Community Control 14
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Those participating in the Delphi study did not
view these models as equally desirable.

The administrative organization of each of the
models referred to above was discussed in the final report
for the project. A brief description of staffing and an
illustrative organizational chart were included. Illus-
trative discussions of modifications in the bureaucratic
concept were given, including a discussion of an organiza-
tional pattern usrq PPBS and the system spanning unit
concepts.

Criteria were developed to assist in evaluating the
organizational patterns in terms of educational goals and
philosophical values. These criteria may be helpful in
evaluating the advantages and disadvantages of the various
alternative models discussed.

Studies of OrganizationaZ ConfZict
and Decision-Making

Studies of conflict were conducted in several large
urban school districts. Data from these studies indicate
that mJst of the conflicts (almost half) occurred with com-
munity groups rather than with teachers (about 30 percent
of conflicts) or with students (12 percent) . Most of the
administrators contacted foresaw a rapid growth of inci-
dence of conflicts with students and community groups. The
major areas of conflict in order of frequency at the time of
the study were: racial integration, student unrest, internal
communication, professional bargaining, acquisition of funds,
quality education for blacks, sex education, and teacher
strikes.

Conflicts that reached the crucial stage usually
resulted in scmc modification of the organizational struc-
tures of the school systems. Those groups opposing the
school administration in conflicts attained their goals
more often than did the administration.

Studies of influence in decision-making were
conducted in two (100,000 plus students) urban school
systems. The research staff found that middle management
(principals and supervisors) had the least influence on the
decision process in the two large school systems studied.
Teachers had some influence in the decision process through
their organizations and negotiations but their influence was
usually limited to salaries, working conditions, and griev-
ance procedures.

Over 45 percent of those persons seen as most
influential in decision-making in the two urban school
districts were not members of the school boards or employees
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of the board. This is significantly different from the
findings in other studies indicating that "bureaucrats" domi-
nate decisions in large urban school systems.

Studies of decision-making in one of the large urban
school organizations demonstrated that lack of effective com-
munication often contributed to organizational failure.
School officials expressed much concern with the problems
associated with inadequate communication.

As a part of this project, a national study was made
of policies for dealing with student activism and unrest in
urban school districts. Replies were received from 68 of
the largest school districts in the nation. Half of these
districts reported having developed policies for dealing
with student conflicts. Eleven of the districts were in the
process of developing policies. The remaining twenty-three
districts did not have and were not planning to develop
formal policies to deal with student militancy. Those
districts having written policies to deal with student con-
flict had developed them after student unrest had developed
in their systems.

An extensive review of research about teacher
militancy indicated great increase in teacher vs. adminis-
tration conflicts. This is particularly true of large urban
school systems. study was conducted to develop a scale to
measure potentia, litancy and potential non-militancy among
teachers. This sL.Ay indicated that the scale used was of
questionable value in predicting teacher militancy and non-
militancy.

Summary, Conclusions, and Implications

The increasing size and complexity of urban school
organizations are forcing consideration of numerous patterns
for decentralization. The studies of urban schools, under-
taken in this project, indicated that much administrative
energy was directed toward social and political conflicts
with community groups. Conflicts with teacher organizations
are increasing in frequency and intensity. The traditional
organizational structure has failed in many instances to
cope with the socio-political demands of urban communities.
This may result in the disproportionate use of resources to
deal with school-community and employee conflicts rather
than toward the improvement of educational opportunities
for children and youth.

The studies of conflicts or confrontations in five
selected urban school districts indicated that, in some in-
stances, the traditional organization either contributed to
the intensity of conflict or did not function to reduce the

16
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degree of conflic:. The writers do not mean to imply that
conflicts shou.:, 'ae (or could be) eliminated. However,
there is indicaon that the intensity of conflicts in many
urban school districts may be diverting too much of the
energy of school administrators, teachers, community groups,
and possibly students away from the primary goal to provide
quality educational programs.

The data collected as a part of this project and
the review of literature suggest the need eithor to consider
very extensive changes in the organizations of urban school
districts or the need to adopt new organizational models
3ased upon concepts different from the traditional bureau-
cratic organization. There is need for a system that is
more flexible and more responsive to community leaders,
parents, teachers, and other interested persons. There is
need for the development of organizations that will optimize
communication and opportunity for participation in decision-
making.

The alternative models of school district
organization, discussed in the final report for this project,
may provide stimulation for educational leaders in seeking
better school district organization. The writers do not
contend that these are the only alternatives possible. These
alternatives obviously have different degrees of feasibility
for different urban areas.

The staff for this project believes that the
organizations for large urban school districts cannot be
satisfactorily restructured unless additional resources are
made available to these districts for organizational devel-
opment. To accomplish genuine reorganizations, as opposed
to the usual process of tinkering or of minor improvisions,
will require large investments of resources for study and
analysis, consultative assistance, inservice training, trial
of new staff positions, implementing technical aids, and
other investments. At the present time most urban school
systems are compelled to use resources available for main-
taining existing arrangements and survival activities.

The staff for this project recommends that the
federal and state authorities give immediate attention to
providing funds specifically designated for the trial of
different organizational models for school districts. While
priority should be given to the expenditure of these funds
for reorganizing urban school districts, some resources
might also be directed toward the reorganization of small
and medium size school systems.

17
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CHAPTER I

THE PROBLEM AND PROCEDURES

FOR STUDY

The city became the focus of attention in education
during the 1960s. The concerns of small rural communities
were overshadowed by problems in the cities such as civil
rights, unemployment, crime, urban renewal, finance, and
education. These, and other urban concerns have been com-
pounded by the rapid increase in urbanization characterizing
American society by the post-war explosion in the birth rate
and by the ever increasing mobility of the citizenry. The
established social institutions which characterize city life
are experiencing a period of intense stress as a result of
the rapid changes occurring in society. The educational
systems of the large cities have had severe demands placed
upon them. Further, the value placed by society on a longer
and higher quality education program for the nation's youth
has added to the strain upon the education systems of the
cities. In this context, then, the success or failure of
urban school systems in adapting to today's pressures is
indeed an issue crucial to the national welfare.

Criticism of the public school systems of America's
largest cities abound in both professional and lay publi-
cations. Frequently the accusations center around the
failure of the school systems to adapt their programs to
meet the needs of a constantly changing clientele. A common
explanation for this failure has been the organizational
structure of the metropolitan school systems. For example,
Havighurst (1968), in examining many of the criticisms,
found that most critics of urban schools concentrate upon
the failure of what is usually referred to as the establish-
ment. According to Havighurst the establishment consists
of the educational administrators or "bureauo-ats" who are
supported by the political leadership of tni,, cities and
middle class oriented leaders.

Some writers, in describing the same phenomenon,
have characterized the administration of large metropolitan
school systems as "sick bureaucracies' or "rigid inflexible
bureaucratic structures." These critics contend that many

1 8

8



large city school systems are so insulated from the general
public that they might be referred to as closed systems.

Many of the power struggles reported in the press
come about as a result of frustration experienced by per-
sons and groups in dealing with these bureaucracies. Conse-
quently much is written about organized efforts to gain
control of the schools. In the introduction of Reconnection
for Learning: A Community School System for New York City,
a study by Bundy (1967, p. 1) recommending reorganization
of the New York City Public School System, the following
statements appear:

We have met men and women in every interested group
whose spoken or unspoken center of concern was with
their own power--teacher power, parent power, supervisory
power, community power, board power. We find that the
school system is heavily encumbered with constraints
and limitations which are the result of efforts by one
group or another to assert a negative and self-servIng
power against someone else.

The monocratic bureaucratic structure extolled by
Weber (1947) in the latter part of the nineteenth century
was a great improvement over the organizational structures
that had evolved from a feudalistic social system in an
agrarian society. The advancing industrial revolution,
which produced complex industrial organizations, required
a rational organizational theory providing for division of
labor, specialization of training, and coordination of the
enterprise by administrative leaders chosen on some basis
other than by charisma, inheritance, or political favor-
itism. Weber's model, which emphasized a rational struc-
ture based on an appropriate division of labor, a logical
hierarchical structure for decision-making, and the
selection of administrators at every level of the hierarchy
on the basis of competency, brought order into industrial
organizations and undoubtedly contributed greatly to their
growth and productivity.

However, there have been many changes in the
country during the twentieth century, especially since
World War II. The nation changed from a labor intensive
society in the eighteenth century emphasizing physical la-
bor of men and animals to a physical capital intensive
society in the nineteenth century and the first half of the
twentieth century. Since 1950 we have emphasized production
by people who require much higher levels of education and
now we are moving into a human capital intensive society.

The management model advocated by Frederick W.
Taylor in the Principles of Scientific Management (1911)
in the early part of the twentieth century had already
begun to lose popularity by the end of the first quarter

1 9
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of this century. It was generally rejected by progressive
businesS and governmental organizations by the middle of
the twentieth century. Taylor conceptualized the worker
as being only the extension of a machine. He ignored the
fact that the worker also belonged to one or more social
systems that vitally affected his production. The limi-
tations of Taylor's "principles" were clearly revealed in
the studies conducted by Elton Mayo and associates at the
Hawthorne plant of the Western Electric Company during the
period 1927-1932. Mayo is generally considered as the
founder of the "human relations" movement in business.

DeSpelder (1967) discussed four developments
concerning traditional management procedures. He indicated
that these developments have a direct bearing upon the contin-
ued use of traditional management procedures. The first
development discussed by DeSpeider was the fact that the
United States is experiencing formidable opposition from
different political and economic systems. Second, the
people are better educated today than in the past which
provides thrust toward gyeae:.. individual initiative and
freedom. This results in qu9stioning traditionally
established social mirms. Third, the rise in labor unions
coupled with increases in the standard of living and
governmental participation in the economy have provided
employees greater influence upon management. Fourth,
management is employing techniques that deal with the human
problems of organization. DeSpelder suggested two strat-
egies (participation and job-enlargement) to dctal with
these developments.

The human relations movement which was referred
to earlier in this section had much influence upon
management procedures. Human relations theorists were much
more concerned with creating high morale and productive
norms than they were withtime studies and wage incentives
tied to the piece-rate principle. One of the important
functions of management was to create good working relations
and high morale among personnel in the organization. High
morale was believed to be associated with high rates of
production.

The human relations approach apparently will not
solve all of the critical problems arising from the
monocratic bureaucratic structure. In fact, certain teacher
groups consider the human relations approach as paternal-
istic and resent it. Getzels, Upham, and Campbell (1968)
wrote that many school organizations emphasize the
attainment of organizational goals to the exclusion of the
need dispositions of persons in the school system. Too
much managerial emphasis is given to effectiveness and
efficiency and not enough attention given to the feelings
and desires of personnel in the organization. This leads
to organizational shortcomings which contribute to personnel
crises and empasses in collective bargaining procedures.

10
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Numerous authors suggest that the lack of emphasis upon human
relations is an inherent characteristic of complex bureauc-
racies. That is: the traditional bureaucratic organization
demands dependency, subordination, and submissiveness rather
than attending to the human feelings of personnel. Within
recent years numerous scholars have advocated the use of
collegial or pluralistic concepts to reorganize the schools.

Morphet, Johns, and Reller (1967) suggested a
collegial concept of organization for educational institutions
in which decision-making is widely shared by all members of
the organization. Many other writers have supported this
concept. However, an organizational model for large metro-
politan school systems with well-defined roles and operating
procedures that incorporate the collegial concept has not
yet seen developed.

The major emphasis of this project was to
conceptualize models of administrative structures for large
metropolitan school systems that would retain the desirable
rationality of the traditional structures but also recognize
that persons in the organization have individual personal-
ities and need dispositions and are members of social systems
that vitally affect their behavior.

Such models should have the properties of self-
regeneration and the ability to change their outputs in
accordance with the changing needs of their clientele and
the requirements of their environments. These models would
need to be conceptualized from social systems theory,
communication theory, information theory, cybernetics theory,
existing organizational theory, decision-making theory, and
similar thr,ories and concepts.

Statement of the Problem

This was a developmental study to define and
describe alternative organizati.onal structures and adminis-
trative roles that would cope with urbanization, social
forces, and conflict. The emphasis was upon the practical
application of concepts, action research, and field studies
in a variety of areas related to school organization as
opposed to basic research in a narrowly defined area.

The major problem was to conceptualize and describe
alternative organizational structures for urban school
systems. The major steps undertaken in the study were
as follows: (1) to conceptualize, describe and develop
alternative administrative structures for large
metropolitan school systems; (2) to describe staffing
policies for the different models; and (3) to conceptualize
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the organizational arrangement and procedures required for
the resolution of organizational conflict, such as adminis-
trator, board member, and teacher conflicts arising from
teacher militancy.

The subproblems were:

1. Identify and describe the existing patterns of
large urban school organization and administration.

2. Describe and analyze the existing decision-making
and communication processes in large urban school
systems.

3. Describe and analyze the major conflicts (community,
teacher, pupil) in large urban school systems.

4. Conceptualize and describe alternative structures
of organization and administration for large urban
school systems.

5. Conceptually test the alternative models.

Procedures

The design of this study rested upon a systematic
arrangement of logical and empirical analyses. These proce-
dures were designed to develop alternative organizational
models for large metropolitan school systems. The system-
atic design of the project is graphically portrayed in
Figure 1-1. The project was conducted according to phases
that will now be discussed.

Phase I included the application of logical and
empirical procedures for establishing theoretical bases for
conceptual organizational models for large metropolitan
area school systems. Data for the logical technique were
generated from two sources of inputs. First, the research
staff made an analysis of literature and research from
educational administration, business administration, hos-
pital administration, public administration, and selected
readings from the social and behavioral sciences. Second,
the research staff involved (and established dialogue with)
outstanding scholars as consultants in analyzing and de-
scribing conceptual elements in theoretical organizational
models.

Phase I also included data generated from empirical
observations. The research staff conducted some empirical
studies of large, complex school organizations and involved
outstanding practicing school administrators in study and
analysis. The empirical inputs included studies on decision
process, crucial issues, community participation, influ-
ential community leaders, communication (internal and

12
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Theoretically
Literature Oriented Consultants

Inputs

Logical Techniques

Phase I
6-1-68 to 8-31-69

Phase II
9-1-69 to 6-30-70

Phase III
7-1-70 to 12-31-70

Observation of Observations of
Organizations Practitioners

Inputs

Empirical Techniques

Description of
Conceptual Models

Conceptual
Pield Testing

of Alternative Models

i
Alternative Models
and Final Report

Figure 1-1. Systematic portrayal of phases and procedures.
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external), teacher attitud3s, conflicts (student, teacher,
community, and administration), policy on student control,
and impact of federal funds. Eighty-two of the larger
(50,000+ pupils) school systems in the nation were surveyed
by a questionnaire to determine their present organizational
structure. The research process for each substudy win be
described in the chapters in which the data are reported.

The staff is indebted to numerous large, urban
school systems for their contribution to this project.
Field investigations were conducted in seven of these
districts. Practicing administrators in the participating
systems were frequently used as consultants. The systems
were also used for conceptual field testing of the proposed
organizational model in Phase II.

Phase I was conducted over a period extending from
June 1, 1968, to August 31, 1969. This produced background
data to use in the development of alternative conceptual
models.

The staff used the theories of outstanding social
scientists and administration theorists in discussing the
organization and administration of large, complex school
districts. The concepts from other large fields of adminis-
tration (i.e., hospital, business, and public administration)
were studied.

In Phase II (see Figure 1-1) the alternative
organizational models were conceptually field tested using
two processes. The alternative models of organization were
written and duplicated. Appointments were set up for semi-
nar discussions with administrators of selected urban
school systems. Copies of the materials were sent in ad-
vance and distributed by the superintendent of schools to
selected members of his staff. This gave opportunity for
study of the materials by the participants prior to the
staff visit. In the university seminars, the materials
were distributed to professors, students, and administrators
of school systems in the area. The universities included
Ohio State University, New York University, Indiana Univer-
sity, State University of New York at Albany, Syracuse Uni-
versity, Boston University, University of Minnesota, Wayne
State University, and the University of Florida. The models
were also presented and discussed at professional meetings
(i.e., University Council for Educational Administration,
American Association of School Administrators, National
Council of Professors of Educational Administration). The
participants in these discussions at the conferences re-
acted to the various models and offered suggestions for
change. The changes were incorporated in four successive
working papers. The participants in these seminar discus-
sions included:
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University Professors 154

University Graduate Students 180

Administrators of State Departments
of Education 42

Administrators of School Districts 146

Other (citizens, board members, etc.) 40

Total 562

The staff analyzed projected consequences of the
simulated applications as a means of revising the models
and making them applicable to administrative requirements
of large metropolitan school systems. Those ideas for
projected models which did not appear from the discussions
to be fruitful avenues for development were abandoned.

Phase III, as indicated in Figure 1, consisted of
writing the final report for the project using the data
gathered in Phases I and II. Copies of the final report
were sent to the following groups:

Superintendents of 82 large urban school districts

Chief State School Officers

Department Chairmen of Educational Administration in
major universities

United States Office of Education, Department of
Health, Education and Welfare

Copies were mailed to those requesting them as the
supply lasted

Review of Literature and ReZated Research

A comprehensive review of literature is not
presented as a separate section but it is incorporated in
the five sections of the report. General background refer-
ences are included in the design of the study. References
and research on decision-making, organization, communi-
cation, and participation are discussed in Chapter II. Lit-
erature about student and teacher militancy is discussed
in Chapter III. The historical development of the bureauc-
racy is presented in Chapter IV. Literature concerning the
concept of pluralism is a part of Chapter V. This organi-
zation of the literature seems appropriate in view of the
different subjects incorporated in the project.
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CHAPTER II

SCHOOL DISTRICT ORGANIZATION AND ADMINISTRATION

Within the decade of the sixties the literature on
the administration of urban school districts has increased
several fold. Some of the literature is based upon opinion,
but a number of research studies have been conducted. Pre-
scriptive literature and research studies concerning urban
school districts are discussed in this chapter.

Field research was conducted by the project staff in
several large urban school districts. From this research
the staff described the issues of urban education, the
decision process, the communication process, and some effects
of policies and structure upon the attainment of educational
goals. The results of these studies will be described in
this chapter.

The Elementary and Secondary Education Act of 1965
began a new era in education in the United States. The
staff was interested in the effect of this new input upon
urban school district organization. The effect of federal
funds on the organizations of two large school districts was
the object of one study. This analysis was based upon docu-
ments, changes in school district organization and the per-
ception of school personnel and community leaders.

An analysis of teacher attitudes in militant and
non-militant school districts is presented in the final
section of this chapter. A scale was developed to measure
the extent of teacher militancy. This scale was tested in
two urban school districts.

The Historical Development of
U. S. School Districts

Education is considered legally to be a function of
the states. Forty-nine of the states carry out this function
through local school districts. Hawaii has a single district
for the state.

School districts are units of the state government
with the status of quasi-corporations, created by the states
for local organization and administration of the educational
function of the state. The districts are controlled by a
governing board and have taxing power, the right to make
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contracts, the right to sue and bo sued. The districts are
responsible for implementing state law and policy and de-
veloping and implementing educational policy congruent with
the state law and policy.

The earliest unit or form of school governing
agency in the colonial United States was the township in
Massachussetts with its town meeting and citizen partici-
pation. As the settlers moved into the surrounding wood-
lands the townships developed their own schools, and the
district form of school organization was begun. The early
districts were without legal status and the power to tax.
The State of Massachusetts legalized the district system
in 1789 and delegated to the districts power to tax for
school needs in 1801.

As the frontier moved West, the district type of
school organization became the practice in the Midwest,
Far West and Northwest.

The basic unit of government in the South was the
county, rather than the town or township, and many of the
school organizations developed parallel with the existing
county structure. The Church of England, with its structure
more centralized than the Puritan churches in New England,
was strong in the South, and this may be one basis for the
larger centralized district structure in the South. This
practice spread westward along the southern coast of the
United States, and in recent years has been adopted in a
few other states, including Utah and Nevada. As they grew
in population, most of the southern states permitted cities
to organize as separate school systems, often surrounded by
the county district.

Intermediate units of administration were developed
in some stc.ctes to assist the many small local districts.
These are of three major types: (1) In twenty-six midwest
and western states, the intermediate unit is usually the
county; (2) In New York the Board of Cooperative Educa-
tional Services is essentially an intermediate unit; and
(3) In the New England area the supervisory unions provide
a means of district cooperation. The current trend is for
intermediate units to be based on considerations other than
county lines.

School districts, when defined in terms of scope,
are of five types: (1) elementary; (2) secondary; (3) uni-
fied; (4) college; and (5) nonoperating (Campbell, et al.,
1965). When school districts are classified by geographic
characteristics, the following types are found: (1) city;
(2) county; (3) town or township; (4) common; (5) city-
county; and (6) independent (Morphet, et al., 1967).

The growth of school districts increased until
1932, when the number began to decline due to reorganization
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and unification of the small districts. The trend since
1932 is shown in the following columns which were taken
from reports prepared by the Research Division of the Na-
tional Education Association.

School Year Number of Districts

1931-1932
1941-1942
1951-1952
1955-1956
1961-1962
T965-1966
1966-1967
1967-1968
1968-1969
1969-1970

127,244
115,384
70,093
57,000
35,076
26,561
23,335
21,890
20,268
18,904

District reorganization has usually been
accomplished under the authorization of "permissive" or
"semipermissive" state legislation. The primary purpose
of reorganization has been to increase the efficiency and
effectiveness of the educational program. The permissive
nature of state legislation has continued the pattern of
local decision-making in educational matters and has slowed
the process of reorganization.

Some of the larger urban school districts have
been subdivided on the basis of geographic and/or grade
level lines. Again, this has been done for efficiency and
effectiveness of the educational programs as some of the
largel districts were considered too large for single or-
ganizational control and local participation.

The increase of state and federal participation in
education is creating special organizational problems.
Some districts are by-passing the states and dealing di-
rectly with the federal government. As states are sup-
plying more of the financial resources of the school
district, the state is also increasing its participation
in school decisions.

The historical development of school districts
demonstrates to the school administrator how, and often
why, the existing patterns have emerged. From the devel-
opmental patterns, projections can be made for the future.
According to some authorities, the number of school dis-
tricts will continue to decreaseSome predict three to
five thousand. The federal government will have an in-
creasing influence on school districts and their educa-
tional programs. States will probably increase their
influence in financing and control. Hawaii currently has
a unified state school system. Increased state financing
may cause other states to consider this pattern.
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Although the general trend has been toward the
consolidation of school districts, the conditions in the
large urban school districts are resulting in discussions
of decentralization. Much of the recent literature about
school district organization in the large cities has dealt
with the administrative problems associated with large size.
Thus numerous proposals have been made to decentralize the
operation so that size can be reduced or eliminated as a
factor causing organizational ineffectiveness. The following
section is devoted to a review of the literature concerning
organizational decentralization of urban school districts.

Review of SeZected Literature on Large
District DecentraZization

In the past few years educators in the metropolitan
areas of our country have experienced problems of major
proportions. The purpose of this review is to discuss the
role that decentralization plays, or might play, in helping
to resolve the growing organizational predicament that these
school systems face.

Decentralization is the result of changing times.
It is not the fabrication of a few educators. Cunningham
(1970) wrote that decentralization is a spin-off of deep-
seated and far-reaching problems in the larger society--
problems that have to do with powerlessness, alienation,
and distrust of all institutions on the part of everyone,
not just young people. He said that because of this dis-
trust education must become an entirely new ball game. He
contended that it would be played in the arenas of local
design, under rules arrived at by the people involved with
a repositioning of the primary responsibility squarely on
the shoulders of parents, students, teachers, and local-
level administrators.

On the other hand, Melby (1969) painted a somewhat
terrifying picture of what decentralization of large city
school systems really means. He wrote that Black Nation-
alists want to "freeze" boundaries of neighborhoods not
allowing excessive crossing from one neighborhood to another.
He spoke of decentralization as a danger but then proceeded
to outline what changes administrators must make to accom-
modate it as though it were inevitable. He summarized his
arguments for decentralization by suggesting that the people
who have the problems should be given opportunity to par-
ticipate in solving them.

James Farmer (1968) sees decentralization not as
strictly an educational matter, but as a social trust. He
feels that through decentralization and community control
the black people can develop respect for their race and an
identity of their own. He says that while integration is
a value which should be the ultimate objective of our
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society, desegregation on a large scale is for the present
virtually an impossibility because of demographic conditions
within our cities. He envisions decentralization and
community control as necessary forerunners of true racial
integration.

Monahan (1967) pointed out that the ten largest
school districts in America can expect future difficulties.
These ten districts in 1966-1967, enrolled 3.7 million
students and employed a professional staff of over 150,000.
Monahan suggested that, even when their great size alone
was considered, these districtsstill face immense problems.

Decentralization is one of the solutions that has
been suggested to help alleviate some of the problems the
large metropolitan school systems are encountering. Ac-
cording to the staff of the National Education Association
Task Force on Urban Education (1969) many writers emphasize
efficiency and responsiveness in attempting to suggest
ways to reorganize education. Some of those who perceive
complex bureaucratic organizations as detrimental to the
development of education in large cities believe that more
authority should be returned to individual schools.
Achieving local control over education is seen as providing
greater flexibility in meeting the educational needs of
students.

Perhaps education could, or should, look to business
and industry for some clues about reorganization. Thackey
(1969) pointed out that during the past 40 years many large
corporations have decentralized in order to create smaller,
manageable companies. This was mainly because of the
growing complexity of the marketing process. Those
administrators in central offices of large corporations
were not able to keep informed about changes in the
marketing process. Therefore, control in the central office
of the corporations was decentralized and greater authority
for decision making given to lower ranking executives in the
corporations.

Descriptions and definitions of decentralization come
in many shapes and forms. The staff of the American
Association of School Administrators (1958) described it
very well. They termed it an intergrated organization. In
describing it the Association staff (1958) stated that the
delegation of administrative authority and responsibility is
on a geographic basis rather than on a departmental basis.
A city adopting the integrated organization would be
divided into geographic areas. District or area superin-
tendents would be appointed to administer the secondary
and elementary schools in each of the geographic regions.
The AASA report further stated that the district super-
intendent would coordinate the activities of auxiliary
service personnel in his area. This integrated organization
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was believed by the AASA s.i-udy group ,to have several
advantages. Advantages mentioned in the report were:
(1) better coordination and articulation of the educational
function; (2) greater possibility of innovation and experi-
mentation; and (3) fosters the development of leadership in
the regions rather than dependency upon members of the
central staff. As will be seen later in this report many
large urban school systems have adopted some form of
regional decentralization and many more are considering
such a move. Size appears to be an important factor in
decisions to consider some form of decentralized organi-
zation.

When the organizational patterns of a district are
changed, the change from familiar organizational patterns
with well-defined authority, policy procedures, and respon-
sibilities to unfamiliar decentralized organizational
patterns with untested lines of authority and responsibility
and unstated or divergent policies and procedures, tend to
cause fears and anxieties on the part of all groups affected
(Featherstone, 1968). James Redmond (1968, p. 165) dis-
cussed his experience in decentralizing the Chicago School
System. He observed that decision-making in the hands of a
few persons tended to destroy initiative at the lower levels
of the organization. This conclusion has also been reached
by other persons.

Featherstone and Hill (1969) suggested that the
process of decentralization was too complex to be accom-
plished in a short period of time. They felt that several
years will be required in order to accomplish functional
decentralization. Moreover, they warned against attempting
to accomplish decentralization by edict without much par-
ticipation of personnel in the organization. They recom-
mended that much be invested in inservice training and that
opportunity be given for wide participation in the planning
of organizational change from the centralized to decen-
tralized basis. Lack of attention to training, partici-
pation in decision making, and lack of time for these may
result in failure to accomplish a decentralized plan that
functions well.

Decentralization models, at least to some degree,
have been put into practice. Redmond (1968) gave a two-year
running account of the problems he faced as the superinten-
dent of schools for the City of Chicago from October of
1966 through November of 1968. The decentralizing of the
Chicago school system was chiefly the result of a report by
management consultants appointed by the school board for
the purpose of making a study of the organization of
the Chicago school systems. The report called for a
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deputy superintendent under the general superintendent with
three associate superintendents reporting to this deputy.
Under the plan twenty-seven area superintendents would re-
port to the three associate superintendents. Redmond felt
that this was about the only feasible structure under which
to operate, but that all was not running smoothly and much
controversy existed over the entire system. He strongly
emphasized that with time and adequate financing these prob-
lems would be ironed out.

Bundy (1967) led a group which studied the scho3ls
of New York City. Although much of the study centered on
curriculum-related matters, the organization of the sy3tem
came under close scrutiny. They found that the groups who
expressed an interest in education (teachers, parents,
boards of education, administrators) were chiefly concerned
with the power which they were able to exercise over policy
decisions. They concluded that reorganization of the
organizational structure was necessary. Bundy's team rec-
ommended decentralizing decision-making authority and re-
sponsibility. They cited a need for participation in
decision-making and closer control at the local level. A
major conclusion of the study (Bundy, pp. 2-3) dealt di-
rectly with the problem.

As we have come to see it, the fundamental purposes of
a plan of decentralization must be to liberate the
positive energies of all concerned. Parents, teachers,
supervisors, and district administrators all need con-
structive authority. We are further convinced that
increasing the role of one party (and we are emphatic
that real participation implies a real share of author-
ity and responsibility) does not imply robbing other
parties. There is an imbalance of power in the system,
but the sum of the powers today is a compound of neg-
atives.

Featherst(ne and Hill (1968) point out some of the
weaknesses of the Bundy Report. They felt that it was a
plan in isolation from the other services related to edu-
cation and provided by other governmental agencies. They
suggested that the report assumed that reorganization and
decentralization must relate to geographical boundaries
describing segments of the city without giving consider-
ation to the possibility that learning units within a
school system could be organized on the basis of a social
policy. They further pointed out that a central board of
control with a central service agency may be necessary in
order to maintain a balance of economy, efficiency, and
effective educational programs. The New York City report
might have engendered less opposition if it had stressed
some positive aspects of the existing system. All of
New York City is not a ghetto, and literally millions of
persons have an interest in the continuance of many educa-
tional patterns which they believe serve them well.
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Another study of urban education was conducted by
Passow (1967) in Washington, D.C., in 1966. The recom-
mendation for improvement of existing conditions in that
city was organizational decentralization. Two reasons for
doing so were offeredfirst, providing for an organization
to improve teaching and learning and second, decentralizing
control for better communication and more parent and citizen
involvement. The report stated (Passow,p. 72): "What is
indicated is a series of bold steps to rearrange the decision-
making structures and procedures in order for the system to
become more responsive to the problems and needs of the
students and of the community response to the question of
who should make basic decisions about the school system."
Passow found that many people expressed a lack of confidence
in the school board. There were two exceptions to this view.
These exceptions dealt with budget determination and lo-
cation of new schools. Differences in these two areao were
found between attitudes of black and white citizens. In
addition, community leaders felt that they had very little
access to the school administration and the board.

In assessing the effectiveness of decen ralization
the writers of the Washington report stated tha :he major
problem had been the failure of the administrE Ion to cic!le-
gate responsibility and authority. Two other p_oblems
concerned the fixing of responsibility and the involvement cf
parents and citizens in particular areas of the educational
process.

Gittell and Hollander (1968) conducted a comparative
research study of the school systems of Baltimore, Chic:ago,
Detroit, New York, Philadelphia, and St. Louis. The anal-
ysis of participation in decision-making was confined to
school boards, teacher's organizations, community, and
government officials. They found: (a) that those cities
which had stronger school boards more closely approximated
closed systems than those with weaker school boards;
(b) that the degree of openness, as measured by pukAic
influence in decision-making was directly related to La::::-
vation; (c) that the degree of participation and the role
of the participants varied in relationship to the issue
analyzed; and (d) that insulation of public educational
decision-making was a result of bureaucratic centralization.
They saw bureaucratization and centralized control of
decision-making as resulting from large size and the vested
interests of educators.

In conclusion Gittell and Hollander (1968) observed
that public education in the cities they studied had become
unresponsive to the citizenry. In fact they referred to the
schools as the most nonpublic of governmental services.
According to them decision-making in the urban schools has
been removed from the teachers, parents, and other
personnel who are closest to the individual school and
students.
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Gittell and Hollander further criticized the schools for
abandoning the concept of accountability. They viewed
public school decision-making as being dominated by a small
core of professional educators in the upper echelons of the
bureaucratic organization. These findings led Gittell and
Hollander to conclude that too muc:i power has been centralized
in the central staff offices of many urban school districts.

According to this conclusion decentralization is
a means of getting education back on the course of demo-
cratic ideals from which it was instituted. Whether
decentralization will facilitate democratic ideals in the
organization and administration of large city school systems
remain to be seen.

An NEA EducationaZ Research Circular (1969,p. 1) was
devoted to describing various degrees of decentralization
that had been put into practice or were in the planning stage
at that time. Types of partial decentralization were
divided in to the following categories:

1. Decentralized decision-making.

2. Decentralized administration.

3. Decentralized administration and services.

4. Experimental administrative decentralization.

5. Decentralized administration and community
participation.

6. Decentralized administration, services, and

community participation.

7. Experimental community control.

8. System-wide community control.

9. Systems planning administrative decentralization.

This report gave a brief description of specific
systems that are operating or are planning to operate under
each type of arrangement. The writers emphasized that no
school system is operating under complete decentralization
and community control and that it would be virtually
impossible for one to do so.

The review of literature did not reveal much data
on the issues faced by administrators of large school
systems. Data are also needed concerning patterns of leader
participation in decision-making. Two studies were designed
by the staff for this project to provide data on these
topics. The results of these studies will be discussed in
the following section.
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The Issues and Leaders in Two
Urban School Systems

Two large (100,000 plus pupils) urban school
systems were visited by eight interviewers to collect data
on the significant issues faced and to identify and des-
cribe the process of participation by influentials and
community citizens in educational decision-making. One of
the school districts was located in the Midwest and the
other in the Southeast. These were given the fictitious
names of Northern School System and Southern School System.
A two-step interview process using interview guides I and
II (see Appendixes A and B), was used. Interview guide I
was administered to the following sample in each school
district.

1. Chairman and one additional member of the board
of education.

2. Superintendent of schools.

3. Assistant school superintendents and a 5 percent
systematic sample of all professional members of
the central office and a 5 percent systematic
sample of the supervisory staff members.

4. Principals, assistant principals and a 5 percent
systematic sample of the facilities of three high
schools, three junior high schools and three ele-
mentary schools.

In selecting the schools all schools in the two
systems were classified as core city (or inner city),
transitional, and suburban (or outer city). Three schools
from each classification were selected. Core city schools
were defined as schools with a nonwhite student enrollment
of 50 percent or more and where 20 percent of the family
annual income was less than $3,000. Transitional schools
had a nonwhite population between 5 percent and 50 percent.
The suburban schools had a nonwhite population less than
5 percent and less than 2 percent of the families reported
annual incomes less than $3,000.

Thus all of the initial interviews with interview
guide I were conducted with persons within the official
educational establishment. These persons were asked to
identify and discuss what they considered to be the most
significant issues or critical decisions in the operation
of schools and identify those persons that they had ob-
served to be most influential in the attempted resolution
of issues and in the making of decisions. They were also
asked to identify informal groups and organizations which
were influential in these issues. Information about the
impact of federal programs upon organizations was also
obtained and these results are given later in this report.
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ssues laenttrted by Respondents

Sixty-six persons were interviewed in Northern
:thool System located in a large Midwestern city. Seventy-
wo persons were interviewed in Southern School System
lich was a large city school system in the southeastern
'kited States. Of the forty-six issues cited in Northern
Lty, only fifteen were significant enough to be named by
iree or more persons. Nineteen of the thirty-four issues
Southern City were named by three or more persons.

Table 2-1 identifies those issues considered to
most significant in Northern City as reported in a study

r Frasher (1969). Those issues named by respondents in
mthern Cit as reported by Trufant (1970) are shown in
dole 2-2. There was considerable overlap in the kinds of
;sues identified in the two systems.

Issues and decisions in the racial desegregation
schools were outstanding in both systems. Both systems

ported financial problems and issues. Population move-
nts were the source of problems as were student unrest,
culty militancy, curriculum, reorganization problems,
d other problems. Interestingly, the acceptance of
deral aid was cited as a significant issue in Northern
ty but was not mentioned in Southern City.

Several of the issues in both systems were related
problems of racial desegregation. For example, in the
rthern City a building moratorium was called in the hope
at open housing would solve resegregation problems.
ssing versus the neighborhood schools was an important
sue in Northern City. However, faculty desegregation was
higher importance in Southern City than in Northern City.
B can say with certainty that issues involving the racial
tegration of schools was a very significant issue in
th cities.

The most frequently named issue in Northern City
5 professional negotiations. The administrators and
ichers of this school system had been through the
;ettling conditions leading up to and including the
)ption of a collective bargaining agreement. Student
rest was also discussed frequently in Northern City as
; "teacher militancy." Neither of these problems was
Ltioned as significant in Southern City. Northern City
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TABLE 2-1

Frequency of Issue Citation in Northern City

Significant Issue

Number of
Citations Percent

Professional Negotiations 47 71

Bussing vs. Neighborhood Schools 26 39

Quality Education for Black Students 18 27

Millage Levy 17 26

University Study of Schools 13 20

Acceptance of Federal Funds 12 18

Student Unrest 12 18

Updating the Curriculum 9 14

Militant New Teachers 8 12

Building Moratorium 7 11

Reorganization of the Central Office 7 11

Specialists for Elementary Schools 5 8

Faculty Desegregation 4 6

Teaching Black History 4 6

School Boycotts 3 5

3 8
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TABLE 2-2

Frequency of Issue Citation in Southern City

Issues
Number of
Citations Percent

Pupil Integration 48 67

Faculty and Staff Integration 39 54

Population Transition and School
Overcrowding 23 32

Equal Educational Opportunity for
Core and Disadvantaged 22 31

Teacher Salaries 15 21

$45 Million Bond Issue 14 19

Supply of Teachers 12 17

Pupils: Discipline, Dropouts and
Attendance 11 15

Year-round School Plan 10 14

Lack of Materials and Supplies 9 13

New Programs and Curriculum Updating 9 13

Merger of Teacher Organizations 8 11

Communication 8 11

Community and Parent Participation 7 10

Promotion and Transfer Policies and
Procedures 7 10

Adequate Financing 6 8

Location of New Facilities 3 4

Staff Utilization 3 4

Attacks on Central Administration 3 4

3 9

2 9



was experiencing school dizruptions during the time of this
study. These disruptions were associated with the racial
issues.

The fact that many of the issues and problems
mentioned most frequently were not curriculum and instruction
centered may be of some significance. One gains the im-
pression that the administrators of urban school systems
are entangled with social and political problems as opposed
to centering attention upon problems and issues associated
with the growth and development of students.

Many of the issues identified in these two systems
would probably be identified in studies of other urban
schools of the United States. They might be phrased dif-
ferently and have different priorities among the cities

Persons viewed as Most InfZuentiaZ in Decisions

The analysis of leadership in decision-making in
Northern City and Southern City produced interesting data.
All of the persons mentioned three or more times as having
influence on any issue or decision were interviewed by use
of interview guide II (Appendix B). Those leaders who
were perceived to have the greatest influence were subdivided
into nine categories.

These categories were board of education, office of
superintendent, central office administration, supervisory
staff, middle management, teachers, economic leaders, polit-
ical leaders, and community specialist leaders. Most of
the categories of educators are self-explanatory. Two may
need explanation. Included in the office of the superin-
tendent category were the school superintendent and as-
sistant superintendents who were seen as influential. The
central office administration included administrators
below the assistant superintendent level. Middle manage-
ment included principals and assistant principals.

The community leaders were subdivided into the
economic, political, and specialist categories. This was
an adaptation of the method used by Presthus (1964). In
this case the categories excluded schoolmen who were in-
cluded in the categories discussed previously. The eco-
nomic type leader is one who does not hold elective public
office and who derives his influence largely from his
position in the ecoxomic sector of the city. Political
type leaders were not employees of the school system and
derived their power primarily from their ability as poli-
ticians or from holding elective public office (excluding
the board of education) . The specialist category was a
residual category for all community leaders who could not
be appropriately placed in the economic or political .
categories.
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Over 45 percent of the influentials in Northern
City and Southern City were community leaders (i.e., eco-
nomic, political, specialist) who did not hold positions
in the school systems. This differs significantly from
the Gittell and Hollender (1968) study.

The breakdown of leaders by categories for both
school districts appears in Table 2-3. Several significant
findings are reflected in the data. The fact that over 45
percent of the influentials were not board members or em-
ployees of the board is important. Numerous writers have
indicated that citizen participation through the complex
bureaucracies was extremely difficult. More board members
were seen as influential in Southern City than in Northern
City. Southern City had a nine member board. Seven elected
members of the board were in the influential rank. The
Board attorney was included in this category as an influen-
tial also.

Interestingly, an equal number of persons were in
the influential ranks from the superintendency and central
office categories of the two systems. Only four persons
were seen as influential from the supervisory and middle
management categories. Somewhat surprising was the small
number of teachers seen as influential. This may or may
not change much with the change to collective bargaining
procedures. In collective bargaining those teachers who
are the bargaining agents will likely retain most of the
teacher power and they will be few in number in comparison
to the many teachers in cities.

Among the community leaders the specialist category
was predominant and this requires further discussion. Many
of the leaders in this category were from the black community.
Among these were ministers, civil rights workers, news-
papermen, college administrators, and professors.

Another finding which is somewhat different from
earlier studies of power and influence in city schuol
administration is the increase in influence from the black
community. Fifteen of the 37 most influential people in
school decision-making in Northern City were black. One-
half of the 38 most influential persons in the Southern
City schools were black.

In the discussion to this point the analysis has
dealt in numbers. Obviously, one person may have more
influence in some decisions than ten other leaders. Thus
a measure of relative power held by leaders by categories
might prove interesting. During the interviews each
leader was asked to rate all other leaders (see interview
guide II, Appendix B). From these data an influence score
was prepared for each influential. This one may get a very
rough idea of the power held by leader categories through
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adding the influence scores for leaders in each category.
This will provide slightly better than a mere subjective
ranking of power by categories.

Table 2-4 shows the power ranks by categories by
adding the power scores held by all leaders in each category.
The ranks by categories for both school systems are strik-
ingly similar. The board of education and the office of
superintendent were identified in both systems as the two
crucial sources of power for decisions affecting the school
district. The central office administrators and the eco-
nomic leaders of the community were identified as the next
most important systems affecting the decision process. The
specialists and political leaders occupied the fifth and
sixth categories in both systems, and the supervisory staff,
middle management, and teachers represented the bottom three
in terms of power in the decision-making process.

The data in Table 2-4 may be somewhat .misleading
because not all leaders participate in all issues. A part
of each leader's influence score was obtained from reports
of leadership in making decisions. If one person partic-.
ipated in only one decision he would not be awarded as
much influence as a person active in three issues. Spe-
cialist leaders may tend tc participate in only those
decisions in which they have a keen interest (i.e., school
desegregation decisions). Thus their total impact upon
educational policy might appear to be less than leaders who
participate actively in a wide range of issues. Yet, these
specialist leaders may be very influential in those issues
in which they participate.

Organized Interest Groups

The influentials of Northern City and Southern City
were asked to identify those organizations of which they
were members. They were also asked to rank the organi-
zations according to the impact they had in school decision-
making.

Their rankings of organizations by influence are
found in Table 2-5. The two school systems showed signif-
icant variations in which organizations were influential.
Racial pressure groups (SCLC) and PTA's were perceived to
be more crucial in Southern City while the Urban League,
CORE and the local university were more crucial in Northern
City. The Chamber of Commerce, local newspapers, and state
legislature (both districts were state capitals) were seen
as having minimal influence in both districts. There were
no significant differences between the rating of educational
or community influentials in either school system.

4 3
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TABLE 2-4

Power Rank of Influential Categories

Influential
Classification

Board of Education

Office of Superintendent

Central Office Administration

Economic Leaders

Political Leaders

Specialist Leaders

Teachers

Middle Management

Supervisory Staff

Power Rank
Northern City

Power Rank
Southern City

1 1

2 2

4 3

3 4

5 5

6 6

7 8

9 7

8 9

4 1
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Board of Education

Teacher Organization

NAACP

SCLC

University

PTA

Religious Organizations

1

2

3

.

5

6

1

2

7

5

2

8

Community Relations Council . . 9

Black Pressure Groups 11 2

Urban League 4 13

Chamber of Commerce 9 11

Newspaper 10 9

HEW 8 12

CORE 6 15

State Legislature 13 13

4 5
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Participation of Leaders in Decision-Making Process

Each leader interviewed was asked to describe two
issues in which he participated. In describing what took
place in regard to each issue, the influentials discussed
the following questions:

1. Who initiated?

2. Who supported?

3. Who opposed?

4. Who provided alternatives?

5. Who provided information?

6. Who exercised the greatest leadership?

Their comments were checked with the documents and
records of the issue. Table 2-6 and Table 2-7 were com-
bined into summary statements of the data. Twelve issues
were used as a basis of the analysis in each city. In
order to show comparisons between cities in some instances
the separate issues were combined into related issue areas.
For example,the separate issues involving racial inte-
gration of schools were combined into one column to show
comparative data on participation between cities. Three
of the issue areas used were not mentioned in Northern
City and two were not points of issue in Southern City.
Lack of materials and supplies (issue 12) was discussed
in Southern City. However, no evidence of leadership
among those interviewed was present in this issue.

Tables 2-6 and 2-7 show whether leaders in each
subsystem category either initiated (I), supported (S),
or opposed (0) proposals which became the points of issues.
Also indicated in these tables are the category locations
of persons providing the strongest leadership (L) in each
issue.

Similar patterns of participation were found in
both systems. The supervisory staff, middle management
and political leaders exerted the least number of inputs
to the decision-making process. This does not mean that
they had less input, but that they had fewer occasions
to participate. This could be due to lack of interest or
opportunity. The specialists leaders and the upper three
levels of the school system hierarchy had the greatest
number of inputs to the decision process'. The specialist
leaders were ranked as having the sixth greatest power
(Table 2-4). Yet they received the greatest number of
participation nominations (eighteen). The specialists
leaders represent the least unified and most hetero-
geneous subsystem. In fact, they are not really a
subsystem but, a group of persons who participate on the

46
36



T
A
B
L
E
 
2
-
6

T
y
p
e
 
o
f
 
P
a
r
t
i
c
i
p
a
t
i
o
n
 
i
n

S
e
l
e
c
t
e
d
 
S
i
g
n
i
f
i
c
a
n
t
 
I
s
-
u
e
s

N
o
r
t
h
e
r
n
 
C
i
t
y

S
u
b
s
y
s
t
e
m
 
C
a
t
e
g
o
r
y

S
i
g
n
i
f
i
c
a
n
t
 
I
s
s
u
e
s
*

1
2
T

-
3

4
5

6
7

B
o
a
r
d
 
o
f
 
E
d
u
c
a
t
i
o
n

S
0

L
0

S
L

I L
S 0

0
0

O
f
f
i
c
e
 
o
f
 
S
u
p
e
r
i
n
t
e
n
d
e
n
t

S
0
S
O
L
S

L
L
S

S
O

S
L

C
e
n
t
r
a
l
 
O
f
f
i
c
e
 
A
d
m
i
n
i
s
t
r
a
t
i
o
n

S
L

S L

,

0
S

L
S L

0
I

S

S
u
p
e
r
v
i
s
o
r
y
 
S
t
a
f
f

0
S

,
-

S
S

0
I

S

M
i
d
d
l
e
 
M
a
n
a
g
e
m
e
n
t

0
r

S
L
 
0

T
e
a
c
h
e
r
s

S
0

I L
0

S
S

S L
0

S L
0

E
c
o
n
o
m
i
c
 
L
e
a
d
e
r
s

I S
L

r

S L
0

S
0

I
S

P
o
l
i
t
i
c
a
l
 
L
e
a
d
e
r
s

0
0

S
S

0

S
p
e
c
i
a
l
i
s
t
 
L
e
a
d
e
r
s

I
S

L
0

I
S

I L
S 0

S
0

S
I

S

L
I

S

N
o
t
e
:

I
 
=
 
I
n
i
t
i
a
t
e
 
P
r
o
p
o
s
a
l
;

S
 
=
 
S
u
p
p
o
r
t
 
P
r
o
p
o
s
a
l
,

0
 
=
 
O
p
p
o
s
e
 
P
r
o
p
o
s
a
l
;

L
 
=
 
S
i

*
(
1
)
 
R
a
c
i
a
l
 
I
n
t
e
g
r
a
t
i
o
n
 
(
B
u
s
s
i
n
g
,

S
c
h
o
o
l
 
L
o
c
a
t
i
o
n
,
 
R
e
s
e
g
r
e
g
a
t
i
o
n
,
 
(
2
)
 
P
r
o
f
(

r
i
e
s
,
 
T
r
a
n
s
f
e
r
 
P
r
o
m
o
t
i
o
n
)
,
 
(
3
)

Q
u
a
l
i
t
y
 
o
f
 
E
d
u
c
a
t
i
o
n
 
f
o
r
 
B
l
a
c
k
s
 
a
n
d

D
i
s
a
d
v
a
n
t
a
g
e
d

F
a
c
u
l
t
y
,

(
5
)
 
A
c
q
u
i
s
i
t
i
o
n
 
o
f
 
F
u
n
d
s
 
f
o
r

O
p
e
r
a
t
i
o
n
,
 
C
o
n
s
t
r
u
c
t
i
o
n
 
a
n
d
 
S
p
e
c
i
a
l
 
P
r
o
g
r
a
m
!

p
l
i
n
e
,
 
D
r
o
p
o
u
t
s
,
 
D
e
m
o
n
s
t
r
a
t
i
o
n
s
,

(
7
)
 
N
e
w
 
P
r
o
g
r
a
m
s
 
a
n
d
 
C
u
r
r
i
c
u
l
u
m
U
p
d
a
t
i
n
g
,

(
8
)
 
R
e
c

f
i
c
e
 
a
n
d
 
I
m
p
r
o
v
e
d
 
C
o
m
m
u
n
i
c
a
t
i
o
n
,

(
9
)
 
E
x
t
e
r
n
a
l
 
S
t
u
d
y
 
o
f
 
S
c
h
o
o
l

S
y
s
t
e
m
,
 
(
1
0
)
 
S
u
p
p
l
y

a
n
d
 
P
a
r
e
n
t
 
P
a
r
t
i
c
i
p
a
t
i
o
n
,
 
(
1
2
)

L
a
c
k
 
o
f
 
M
a
t
e
r
i
a
l
s
 
a
n
d
 
S
u
p
p
l
i
e
s
.



T
A
B
L
E
 
2
-
7

T
y
p
e
 
o
f
 
P
a
r
t
i
c
i
p
a
t
i
o
n
 
i
n
 
T
e
n
 
S
i
g
n
i
f
i
c
a
n
t
 
I
s
s
u
e
s
 
i
n

S
o
u
t
h
e
r
n
 
C
i
t
y

S
u
b
s
y
s
t
e
m
 
C
a
t
e
g
o
r
y

S
i
g
n
i
f
i
c
a
n
t
 
I
s
s
u
e
s
*

1
2

3
4

5
6

7
8

9
1
0

1
1

1
2

B
o
a
r
d
 
o
f
 
E
d
u
c
a
t
i
o
n

S L
O

I
S

L
O

S L
O

I L
O
LI

S
0

I 0
S

0
L

0

O
f
f
i
c
e
 
o
f
 
S
u
p
e
r
i
n
t
e
n
d
e
n
t

L
0

L
0

L
0

L
0

I L

S
0

S
L

L
0

S

C
e
n
t
r
a
l
 
O
f
f
i
c
e
 
A
d
m
i
n
i
s
t
r
a
t
i
o
n

:
0

L
0

S
L

I L

S
0

S
u
p
e
r
v
i
s
o
r
y
 
S
t
a
f
f

L

M
i
d
d
l
e
 
M
a
n
a
g
e
m
e
n
t

0
I

T
e
a
c
h
e
r
s

S
0

S
0

E
c
o
n
o
m
i
c
 
L
e
a
d
e
r
s

S L
0

S
L

L
L

S
0

P
o
l
i
t
i
c
a
l
 
L
e
a
d
e
r
s

I
S

0
S

S
I

S
p
e
c
i
a
l
i
s
t
 
L
e
a
d
e
r
s

I
S

L
S

I
S

L
I

I
S

0
I

L
I

S

L

N
o
t
e
:

I
 
=
 
I
n
i
t
i
a
t
e
 
P
r
o
p
o
s
a
l
;
 
S
 
=
 
S
u
p
p
o
r
t
 
P
r
o
p
o
s
a
l
;
 
0
 
=
 
O
p
p
o
s
e
 
P
r
o
p
o
s
a
l
;
 
L
 
=
 
S
t
r
o
n
g
e
s
t
 
L
e
a
d
e
r
s
h
i
p
 
o
n
 
I
s
s
u
e
.

*
(
1
)

R
a
c
i
a
l
 
I
n
t
e
g
r
a
t
i
o
n
 
(
B
u
s
s
i
n
g
,
 
S
c
h
o
o
l
 
L
o
c
a
t
i
o
n
,
 
R
e
s
e
g
r
e
g
a
t
i
o
n
)
,

(
2
)
 
P
r
o
f
e
s
s
i
o
n
a
l
 
B
a
r
g
a
i
n
i
n
g

(
S
a
l
a
r
i
e
s
,

T
r
a
n
s
f
e
r
 
P
r
o
m
o
t
i
o
n
)
,

(
3
)
 
Q
u
a
l
i
t
y
 
o
f
 
E
d
u
c
a
t
i
o
n
 
f
o
r
 
B
l
a
c
k
s
 
a
n
d
 
D
i
s
a
d
v
a
n
t
a
g
e
d
 
S
t
u
d
e
n
t
s
,
 
(
4
)
 
I
n
t
e
-

g
r
a
t
i
o
n
 
o
f
 
F
a
c
u
l
t
y
,

(
5
)
 
A
c
q
u
i
s
i
t
i
o
n
 
o
f
 
F
u
n
d
s
 
f
o
r
 
O
p
e
r
a
t
i
o
n
,
 
C
o
n
s
t
r
u
c
t
i
o
n
 
a
n
d
 
S
p
e
c
i
a
l
 
P
r
o
g
r
a
m
s
,

(
6
)
 
S
t
u
d
e
n
t

U
n
r
e
s
t
,
 
D
i
s
c
i
p
l
i
n
e
,
 
D
r
o
p
o
u
t
s
,
 
D
e
m
o
n
s
t
r
a
t
i
o
n
s
,

(
7
)
 
N
e
w
 
P
r
o
g
r
a
m
s
 
a
n
d
 
C
u
r
r
i
c
u
l
u
m
 
U
p
d
a
t
i
n
g
,

(
8
)
 
R
e
o
r
g
a
n
i
z
a
t
i
o
n

o
f
 
C
e
n
t
r
a
l
 
O
f
f
i
c
e
 
a
n
d
 
I
m
p
r
o
v
e
d
 
C
o
m
m
u
n
i
c
a
t
i
o
n
,
 
(
9
)
 
E
x
t
e
r
n
a
l
 
C
t
u
d
y
 
o
f
 
S
c
h
o
o
l
 
S
y
s
t
e
m
,
 
(
1
0
)
 
S
u
p
p
l
y
 
o
f
 
T
e
a
c
h
e
r
s
,

(
1
1
)
 
C
o
m
m
u
n
i
t
y
 
a
n
d
 
P
a
r
e
n
t
 
P
a
r
t
i
c
i
p
a
t
i
o
n
,
 
(
1
2
)
 
L
a
c
k
 
o
f
 
M
a
t
e
r
i
a
l
s
 
a
n
d
 
S
u
p
p
l
i
e
s
.



basis of issues that interest them personally. The data
show that the specialist leaders initiated proposals in
issues very frequently in both city systems.

In nineteen instances in Northern City and seven
in Southern City conflict among subsystem leaders was
identified. That is, leaders within such subsystem areas
as the board of education opposed each other on some issues.
This developed six times at the board of educationlevel,
six times at the teacher category, and five times at the
specialist leader level. This is an example of the lack
of unity of these subsystems. In the case of issue number
five in Northern City, for example, within the board were
leaders who initiated, supported, and opposed proposals.

These data indicate that the bureaucratic structures
are not as free from conflict as many have assumed. Consid-
erable conflict was present in the board of education cate-
gory of Southern City. Rather surprising was the fact that
on three occasions conflict arose within the office of
superintendent category in Northern City.

The basis of strongest leadership (L) moved from
subsystem to subsystem depending upon the issue and the
city. In Northern City the board of education seemed to
be somewhat less influential than its counterpart in
Southern City. The office of superintendent category was
very influential among the subsystems in Southern City.
Thus strongest leadership in issues tended to be more
highly concentrated in the office of superintendent and
board of education categories of Southern City than in
Northern City. Leaders in the board of education category
in Southern City initiated proposals in issues much more
frequently than those in Northern City. The teachers
showed up stronger in issues in Northern City than their
counterparts in Southern City. In this connection the
differences in bargaining arrangements could have been
a factor. The teachers in Northern City had negotiated
a working agreement with the board. Formal arrangements
for collective negotiations did not exist in Southern City.

Supervisory personnel were accorded little
leadership in decision-making in either system even though
about 100 persons were in supervisory positions in Northern
City alone. Traditionally supervisors have been trained
to react as staff personnel in the line-and-staff orga-
nization. The supervisor's lack of leadership may reflect
this tradition.

The fact that school principals did not have
influence in the systems is a point of much concern. Some
writers have speculated that principals may become the
"forgotten men" of the large complex school organizations.
Are school principals doomed to functionary roles in the
decision-making process?
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Data Concerning Individual Schools

As a part of this project Friga (1969) explored
the use of general systems theory by analyzing interaction
in three elementary schools in Northern City. For this
analysis he selected an inner city (or core city) elemen-
tary school, a transitional elementary school, and an
outer city elementary school. The criteria for core (or
inner city) , transitional, and outer city were given on
page 16 of this chapter.

Friga found that the principal of the inner city
school was more central to the interaction system than
were the principals of the transitional and outer city
schools. The inner city school had less well-defined
subsystems than the other two studied. The faculty of the
inner city school averaged less interactions per staff
member than the transitional and outer city schools.

In the transitional elementary school the
principal was involved in the smallest percent of direct
and indirect interaction of the three schools studied. The
interaction system in the transitional school was obviously
influenced by the unique physical plant layout of the
school. Although the principal was the central figure in
the interaction pattern, there was greater balance in
interaction among the faculty of the transitional school
than was found in the other two schools.

The interaction system of the outer city school
tended to coincide with the existing grade level organi-
zation. The subsystems within the interaction pattern
had greater interdependence than was demonstrated in the
inner city and transitional elementary schools.

A significant finding of the study was that
interaction within the systems of the three school studied
tended to focus upon the principals. The school princi-
pals were obviously in positions to influence activities
within the systems. Thus in improving the organizational
structure of urban school districts, Friga's findings
emphasize the need to make concentrated efforts to improve
the principal and to find ways to encourage his partici-
pation in planning and decision-making. Furthermore, wide
differences were found concerning the extent to which the
three principals were central in the interaction systems.
In the inner city school the principal tended to dominate
the system. This is consistent with the findings from
other studies. Thus organizational restructuring should
aim toward greater teacher particination among the schools
than was demonstrated in the inner city school.

Wiles (1969) developed the Decisional Practices
Inventory and used it to demonstrate that school adminis-
trators and teachers have different perceptions of desirable
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participation in decision-making. The instrument was used
to obtain responses concerning approaches to decision-making
in eighteen decision situations. Wiles' approach should be
further explored as a means for bringing the organizational
and faculty need disposition dimensions of individual
schools into acceptable levels of congruency. To say that
teachers and school principals should participate in plannina
and decision-making will not be realized in practice unless
greater attention is given to role differentiation in the
process.

Overview of Influence and Decision-Making

Throughout the interviews using interview guide I
and interview guide II the staff was alert to information
leading to a description of the decision-making process in
addition to that already discussed. These data were used
to answer several questions about the two school districts.
What were the sources of influence in decision-making? How
was influence distributed among the subsystem categories as
presented and discussed earlier? Was power in decision-
making monopolized by a few persons within the organization
or were many forces present? Do leaders outside the school
organization have influence upon educational policy?

Decision-making in 'Northern City School System more
nearly approached a pluralism than the monocratic bureauc-
racy. The general tendency of the upper echelons of the
organizational hierarchy was to react rather than act.
Forces outside the school system tended to initiate pro-
posals which were reacted to by the upper echelon adminis-
trators and the board. Very few of the proposals resulting
in educational issues were initiated by leaders in the board
of education, superintendent, and central office categories.

A pattern of decision-making somewhat different
from Northern City was evident in Southern City. Leaders
in the board of education category in Southern City tended
to initiate more proposals than the board in Northern City.
There was greater conflict in issues among the Southern City
board category. The board of education and superintendent
category leaders in Southern City appeared to maintain
greater influence over finance and curriculum matters than
in Northern City. Finally, while the Southern City regime
was characterized by greater control and closure in some
areas than Northern City, the Southern City system was not
truly a monocratic bureaucracy. There was competition among
most subsystem categories in Southern City so that it could
best be described as a competitive regime. Like Northern
City many of the issues in Southern City had been fueled by
proposals from specialist type leaders who were not employees
of the board. In many instances these were from the black
community.
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An AnaZysis of Communication in
An Urban School District

During the fall of 1968, a case study was made of
a large regional decentralized, city school district. A
fuller discussion of the study may be found in a thesis by
Jenkins (1970). The purpose of the study was to determine
the origin, transmission, arl consequence of selected items
of communication. Add.ttl,naily, an attempt was made to
locate factors which were causations of blocking, filtering,
and distortion of communication.

The design corresponded to Kerlinger's (1964)
description of an exploratory field study. The principal
investigator, assisted by four experienced co-investigators,
actually "lived in" the school district for approximately
three months. Contacts were made through casual coffee
and luncheon sessions with over 300 persons. Structured
interviews were held with another 111 persons. Ten commu-
nication items were selected for intensive analysis from
a list of twenty-two items described. These ten items
were traced from their source to the person or persons for
whom they were intended.

The SchooZ District

The district providing the setting for the study
was located in one of the larger metropolitan areas in the
Southeast.

Originally a dual school system, it became an
integrated system as a result of the 1954 Brown Court De-
cision. Integration had, however, caused an exodus of
whites, and a percentage reversal of population by race had
taken place as a result. At the time of the study the
pupil population stood at 68 percent black and 32 percent
white, and the system's instructional personnel was com-
posed of 57 percent black and 43 percent white.

The economic setting for the study was one of
relative affluency as compared to many other urban districts.
The people of this city had supported the school system well
during the decades following World War II.

Sociologically, the system suffercd from the grave
problems faced by most large urban districts: high mobi-
lity of population within the district, urban renewal,
racial conflict (this was at a minimum), traffic congestion,
central city deterioration (much of this had been revita-
lized with new housing projects and new commercial complexes),
crime, vandalism, increased drug usage and its accompanying
problems, change in tax source due to the white exodus, and
other cultural, social, and economic problems that are so
typical of the urban areas of high population concentration.
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At the beginning of the decade of the 1960s, this
school district was decentralized to accomodate the ex-
pansion of the city and the school system. Five adminis-
trative areas were established, each administered by anarea superintent. Other than the creation of those
five areas, and the designation of particular schools within
each area, there was no corresponding administrative decen-
tralization of service functions. Thus the organization
of the system would appear as shown in Figure 2-1.

The system was governed by an elected school board.
At the time of the study that board was composed of six
white businessmen, two black professional men, and one whitehousewife.

The superintendent of schools had occupied that
office since 1960, and was an educator of long experience
in urban systems. He preferred to look upon the system as
"loosely structured and democratic." This was true to apoint. However, some persons believed the lack of a tight
structure and the looseness of administrative practice was
the result of an evolutionary process which had preceded
the existing superintendent. In spite of problems resulting
from the rather flexible, collegial setting, the administra-
tors at the central level were hesitant to tighten their
administrative control for fear of stifling innovation and
creativity. They also feared the loss of their own autonomy.

The central staff function was peculiar to that
system in several ways. First, the finance officer, a
comptroller, was the legal employee of the board alone.
However, that officer functioned as though he were at the
level of other assistant superintendents. Had he functioned
otherwise, system frustration would have existed to a high
degree. This situation was inherited from _larlier adminis-
trations. The attitude appeared to be one of "letting
sleeping dogs lie" insofar as the system functioned well
informally. Secondly, the assistant superintendent of
schools had no line authority, serving only in an advisory
capacity. The office was recreated in 1967, and a black
educator was placed in that position. Although described
by the superintendent as "functioning in my absence," the
functions of the assistant superintendent of schools were
not well defined in practice.

Attempted integration of the races had posed an
almost impossible goal under existing conditions. The
entire system was in the throes of resegregation. The
surrounding suburban and rural areas were easily accessible
to those whites who worked in the central city, but either
lived or wished to live in an all-white community. There
has been an increasing exodus of white students and resigna-
tions of teachers, both black and white, in large numbers.
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A third condition found within the central staff
was the problem of communication among assistant superin-
tendents and the assistant superintendent for research and
development. The person occupying the office for research
and development was a "super grantsman." Due to his pro-
lific development and funding of various federal, state,
and private projects, he was considered by the majority of
the system's administrative personnel as an "unwelcome change
agent." He was responsible solely to the superintendent, and
due to his securing of an abundance of monies, he held high
status with the board and the superintendent of schools.

The introduction of many new programs into the five
areas, and the schools served by them, was the responsi-
bility of the office of instruction and curriculum. How-
ever, the absence of tight system structure had allowed a
high degree of autonomy to develop within each area office
and within each school.

The area superintendents were in line directly
responsible only to the superintendent of schools. A mutual
dependency had developed between the superintendent and his
area superintendents. And, the same dependency had developed
between area superintendents and their principals. Thus, the
implementation of new instructional concepts by the assist-
ant superintendent for instruction was, at times, almost
impossible. If an area superintendent declined to accept
communicated information relative to particular instructional
programs, he simply "tuned out" the communication. Part of
the problem was, of course, the introduction of funded pro-
grams that would terminate in one or two years, leaving an
area or a school with the task of revamping its curriculum
and restaffing its personnel positions. Generally speaking,
central staff administrative personnel depended almost
entirely on a charismatic base of operations as the means
of implementing staff decisions. The superintendent was
quite hesitant to force decisions on his area superintend-
ents--or they on their principals.

The personnel office was the source of much system
frustration and conflict. This was due partly to area
autonomy and partly to an apprehension existing relative
to a possible future administrator of that office. A
former director of personnel administered the office as an
acting assistant superintendent; however, two trends of
thought existed as related to the problem of placing an
assistant superintendent over that department. One trend
of thought saw the system patrons, largely black, as
accepting only a black administrator in such an appointment.
The other foresaw a decentralization of personnel services
due to increased pressure from area superintendents in
placing specific instructional personnel.
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The five administraave areas were not comparable
in race or socioeconomic composition; thus, their personnel
needs were not the same. A common phrase used by persons
within the system was "our 'antipersonnel' office."

The offices of administrative services and school
plant planning and construction were not exposed to many
of the administrative problems cited above due to the
nature of their functions and the immediate need for their
expertise and services by the rest of the system.

Communication Practices and Problems of the f4stem

Communication in the system studied occurred within
the cultural, social, and economic contexts as described
above. In addition, communicative processes had become
established as a result of system organization, administra-
tive practice, and the philosophy of administrative personnel
who had become structured themselves as a result of demand
for conformity of operation.

The greatest single cause of communication failure
was the previously mentioned autonomy of administrative
units and levels. The crossing of those subsystem bounda-
ries was almost entirely dependent on those within the
original decisional area.

Implementation of decisions depended on the control
of communications and the willingness of a person to ini-
=iate or receive communications. Thus, the speed or suc-
cess of implementation depended on the speed or success
of communication. Since those influencing the decisional
area also had access to control of communications, the
final implementation of decisions was dependent almost
completely upon their wish to communicate or not to commu-
nicate with others. There was no formal systemization that
could require accurate communication or an immediate re-
sponse from intended recipients of communicated items.

The condition stated in the foregoing paragraph
had set the stage for a constant use of verbalization
between several members of the staff on any given issue
at any given time. Minutes of staff meetings were not
usually recorded. Notes of decisions were absent, and
staff knowledge within the various departments concerning
decisionca implementation and communication was just as
absent.

Cabinet meetings were usually conducted in the
absence of an agenda, or an agenda providerl only at the
beginning of a meeting rather than at some time before
the meeting. Since they had no forewarning to prepare
for their support or opposition concerning decisional
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items, most staff members came to conferences unprepared for
discussion or action on matters.

This system had an intrasystem mail delivery which,
though quite effective and efficient, had become the scape-
goat for lack of communication for any would-be recipient
wishing to deny having received it. There were failures
in the mail system due largely to human error, but these
failures were not in the preponderant numbers one would be
led to believe through talking with administrators.

Few systems have the various innovative programs
in such numbers as the system studied; however, the attempt
at implementation of those programs had caused an overlap
of job definition areas. Therefore, insecurity existed in
the minds of staff personnel as to "who" was to make "what"
decision, and once made "who" was to communicate "what" and
to "whom."

In summary, some of the important factors affecting
organizational communication were:

1. The historical development of the cultural, socio-
logical, and economic sectors in the school district.
That is, communication within the school organi-
zation was influenced by traditional socioeconomic
and cultural conditions within the school and commu-
nity.

2. The mere size of the district alone was a significant
factor in communication. For example, certain ad-
ministrators might lose one-half days time in at-
tending an hour long conference.

3. Various units within the organization (i.e., research
and development and area superintendents) created
important barriers to organizational communication.

4. The procedures for holding professional meetings
were not conducive to effective communication in
the organization.

5. Evolutionary, informal changes in job identity
among members of the staff affected communication
adversely.

6. The mass of printed matter sent from different
officials of the organization overcrowded the
official channels of communication.

7. Formal communication practices were not systematized
resulting in widespread "secret sharing" of infor-
mation among personnel. This also encouraged meet-
ings which were often useless and repetitive.

517



The analysis revealed a number of possible
implications which may be important for urban school organi-
zation. Some of these implications are stated below.

1. Continuing demands of ever-changing social forces
will exert pressure for organizational change in
the system and change in administrative control.

2. There is indication that the size of the district,
in area and number of employees and pupils will
continue to increase.

3. As the size and scope of the system increases, the
autonomy of areas and service units will grow. The
boundaries of those subsystems will become more
difficult to penetrate and more system closedness
will develop as a result.

4. If present cabinet meeting procedure continues, a
lack of dependency on meeting action will occur
and less attention will be given to decisions re-
sulting from such meetings. Very likely that
condition will push subsystems within the district
further apart and intrasystem cooperation and commu-
nication will deteriorate.

5. The present dependency on casual verbalization
creates "secret sharing." Such secret sharing en-
courages informal, or "grapevine" communication
channels. Additional power enclaves may be estab-
lished and competition between units and levels
will become greater than at present.

6. The innovative programs in operation in this system
are too numerous for the system, in its present
organizational form, to operate or evaluate with
any high degree of success. Continued innovation,
as now practiced, will cause increasing resistance
from areas of implementation and increasing
blocking, filtering, and distortion of communication.

7. The absence of systematized communication encourages
use of the "grapevine." Thus, rumor and conjecture
will become more dominant than factual information.
System and subsystem dysfunction will increase in
both communication and in the implementation of
decisions.

8. The congruency of a decision and its implementation
through some type of communicative procedure depends
on the access to control of communications; this is
in the hands of too few persons. If they are absent,
decisional communication is absent; "indispensable"
offices are thus created. Those new actors entering
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the system will learn to play this type of role
and as a result communication dysfunction will be
amplified and multiplied.

These implications of the study of internal
communications indicate the importance of the organizational
policies and structure. These were studied and the results
are given in the next section.

Organization, Communication, and Policies in A
Large Regional Decentralized School System

Many school system_ gków into some form of
decentralized organization with area superintendents. Con-
siderable difficulty is usually encountered in defining the
functional roles of area superintendents and central staff
officials in these organizations.

The primary problem oE a study reported by Zenke
(1970) was to describe and examine the organizational struc-
ture of a selected decentralized urban school system in a
southeastern state. This description and examination gave
special attention to the following questions:

1. Were there certain administrative functions, roles,
and responsibilities of the central office and the
district offices for administration and supervision
of educational programs, program planning and de-
velopment, and administration of noninstructional
services which might have been better dealt with
at an organizational level different from the one
that was responsible?

2. Did the channels of communication within districts,
among districts, and between districts and the
central office actually provide for effective commu-
nication?

3. Did board of education policies and system-wide
administrative regulations and practices inhibit
flexibility and creativity within the districts?

The data for this study were gathered by a member
of the research staff functioning as a participant-observer
in the selected school system. Data were gathered through
the examination of available written records, employment
of the observational approach, and the use of the interview
technique. In view of the fact that this study was a
descriptive investigation, the results were reported in
narrative form.

In 1969-70, the central office of the school system
had six departments, or divisions, under the office of the
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general superintendent of schools. These six departments,
or divisions, provided instructional assistance and some
noninstructional support services to the geographic districts.
The six departments, or divisions, in the central office
were: (1) the Division of Educational Planning and Serv-
ices; (2) the Department of Administrative Services; (3)
the Finance Department; (4) the Personnel Department; (5)
the Physical Plant Department; and (6) the Department of
Support Services.

There were six geographic districts serving
specified geographical areas within the school system. A
seventh district, the Vocational, Technical, and Adult
Education District, served on a system-wide basis to meet
the needs of the school system in the area of vocational,
technical, and adult education.

The geographic district offices provided educational
leadership and administrc.tive direction for the elementary
and secondary schools within their districts. The functions
of the district offices were divided into the three fol-
lowing program areas: (1) district-wide management; (2)
district-wide rnipervision; and (3) district-wide staff/pro-
gram devalopment. Each district superintendent was assisted
by three directors who were in charge of the elementary
and secondary schools within the district. In addition
to the directors, each district superintendent was assisted
by a stafl: of ,:ertificated personnel, below the level of
director, who were assigned to the district office. The
organizational chart for the selected school district is
shcwn in Figure 2-2.

Te Vocational, Technical, and Adult Education
District staff provided vocational and technical training
in all the high schools and also in one junior high school.
In addition, the staff offered a general education program
for adults and young people who had left the regular high
school program. This district offered eleven major areas
of training, with many -,ub-areas of training included
within these eleven, in vocaticlal,technical? and adult
education. In 1969-70, there were over 65,000 adults
enrolled in vocational and technical training programs.

There were a number of committees, or groups, which
met egularly to discuss various matters of concern to the
school system. Three major committees which met on a
regular basis to deal with topics of major importance to
the scnool system wE.re the building committee, the adminis-
trative staff, and the administrative cabinet.

In examining the placement of functions, roles,
and responsibilities, Zenke (1970) found that the general
superintendent encouraged the individual district superin-
tendents to take on more responsibility, but there were
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examples of a reluctance on the part of the district
superintendents to accept additional responsibility. More-
over, the leadership of the school system was in the process
of attempting to move many of the specialists, who were lo-
cated in the central office in the Division of Educational
Planning and Services, to the district offices so that they
would be closer to the district offices where they were
needed. Those persons in the noninstructional support
service area were satisfied with the placement of noninstruc-
tional support services responsibilities, but felt that some
of these services might be improved.

Interviews were conducted with the area superintendents
to obtain their feelings about communication and the di-
vision of administrative responsibilities. A summary of
their reactions are given below.

1. Those interviewed felt that the primary responsibility
of the geographic district office staffs was to pro-
vide a quality educational program of instruction,
and that the primary responsibility of the central
office staff was to provide noninstructional support
services and instructional consultant services to the
district offices.

2. Although most persons expressed the view that the
noninstructional support services were properly
placed in tne central office, some indicated that
two of these services needed examination to see if
they might not function more effectively. These two
services were maintenance services and the processing
of requisitions.

3. The response was unanimous that the channels of
communication within the district offices provided
for effective communication.

4. The district superintendents were divided in their
responses concerning the effectiveness of the chan-
nels of communication among districts. Some ex-
pressed a desire for more communication while others
said that they were satisfied with the exchange of
informal:ion among districts.

5. Three of the district superintendents stated that
they felt that the channels of communication between
the central office and the district provided for
effective communication. Two of the district superin-
tendents said that they felt that the channels of
communication might be improved. The sixth geo-
graphic district superintendent stated that he
felt that too much communication was required be-
tween the districts and the central office. A
majority of those interviewed at the central office
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and the districts felt that the channels of
communication were open, but that they needed to
be used more frequently.

6. Three of the district superintendents stated that,
in general, the school board policies and system-
wide administrative regulations and practices pro-
moted, rather than inhibited, flexibility and
creativity within their districts. Two of the
district superintendents felt that the policies,
regulations, and practices were too restrictive.
The sixth district superintendent said that he
felt that the school board policies were not re-
strictive or inhibiting, but that the regulations
that accompanied the policies were stifling most
attempts at creativity.

In the course of racial integration in the school
system an interesting development had taken place with the
introduction of the issue into the courts. Instead of
integration being slowed or halted completely, as was the
desire of those who instituted the suit, the process of
integration was speeded up and implemented to a much greater
extent than was ever the intention on the part of the school
system before the introduction of the issue into the courts.
The efforts of those within the organization to desegregate
the school system were facilitated and not inhibited.

Discussion

This study concentrated upon the historical
development and function of the decentralized organization
for an urban school system. As was pointed out by the
superintendent for this school district, there is no one
best plan of decentralization that will fit all school
systems. As Cunningham (1970) pointed out, what society
is faced with is how to maximize the bigness and the
smallness or a situation. In the case of a school system,
the task is how to retain the economy of scale on one hand,
and increase the responsiveness of the school system on
the other.

Other large urban school systems might benefit
from the results of a study such as this one, not for the
purpose of adopting the organizational structure as adopted
by this school system, but for the purpose of analyzing
what aspects of this decentralized organizational structure
might function within their own organizational arrangement.
As pointed out in a recently published circular by the
AASA and NEA (1969, p. 3), "The sheer number of people and
size of area encompassed by the larger school systems make
effective management of the instructional program from a
central location difficult." As urban school districts
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continue to grow in size, they will be considering the
organizations of other school systems that have already gone
through the process of decentralization for guidance in their
decentralization efforts.

Although there is no one decentralization plan which
will work for all organizations, some of the findings of this
study may find application in other school systems. 1i the
experiences of those in the selected urban school system and
the findings of the participant-observer have any validity,
the following suggestions might be considered by other school
systems in their decentralization efforts.

1. If the ultimate goal of decentralization is to
bring about a better educational program throughout
the school system, then the primary responsibility
for the instructional program should be placed in
the district or area offices.

2. In order to insure that the district staffs do not
become burdened with noninstructional problems,
the responsibility for noninstructional support
services should be placed in the central office.

3. Since open channels of communication are as
important in a decentralized school system as
they are in a centralized school system, the
channels of communication need to be constantly
examined to insure that they are providing for
an effective information flow both upward and
downward in the organization.

4. Although school board policies are necessary and
desirable in a large school system, especially in
one with a decentralized organizational structure,
care must be taken to see that these policies do
not become restrictive to attempts at creativity
and individuality among the districts.

5. The placement of responsibilities in the central
office and the district offices needs constant
evaluation to determine if certain responsibili-
ties might not be better assigned to an organization
level different from the one to which it was assigned.

6. After it has been decided that certain responsi-
bilities might be better carried out if assigned
to the district offices, consideration must be
given to providing the district offices with
additional staff and office space in order that
these additional responsibilities might be carried
out effectively.
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7. The personal characteristics of the district
superintendents are an important factor in
determining the organizational climate of each
individual geographic district. Therefore,
extreme care should be taken in the selection
of these persons.

8. Although it is desirable that each district
superintendent be concerned about the progress
and problems of his own district, he must also
be aware of the progress and problems of the
school system as a whole.

9. Although decentralization will remove many of the
administrative burdens from the shoulders of the
general superintendent, all major administrative
decisions will still need to be funneled through
him before they reach the .,chool board, as he is
still legally responsible for the operation of the
school system.

10. Although communication between the central office
and the district offices is important in a decen-
tralized school system and board policies are
necessary for the effective operation, care must
be taken to insure that the districts are not
restricted hy the central office in their attempts
to provide the best educational programs of which
they are capable.

Impact of Federal Funds in Large School Systems

Participation of federal agencies in the financing,
decision-making, and planning of educational programs has
increased within recent years. As a result, the programs
supported by the federal government have come near to the
lives of educators. Have these federal programs influenced
the organizations of urban school districts? An investi-
gation of this question was undertaken by the project staff
(Chapman, 1969).

Northern City and Southern City (see earlier
discussion) were selected for study. Interviews were con-
ducted with the school superintendents, assistant superin-
tendents, members of the board of education, divisional
heads in the central offices, heads of regional or service
centers, and other central office personnel. Another phase
of the analysis was the study of documenfs in each school
district to identify any evidence of federal impact upon
organizational arrangements.
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Increase in Personnel

One rather obvious result of accepting federally
financed programs in the two school districts was signifi-
cant additions of teachers, 1:eacher aids, supervisors, and
consultants. By 1966 both systems had added about 700 per-
sons to the instructional and supervisory staffs. Many
more persons were added during the years following the
1965-66 school year. The analysis revealed that a greater
diversity of personnel specialty was added by both systems
since many of the federal programs required various kinds
of specialists (i.e., special programs for the disadvantaged).

Organizational Impact

In order to know what federal funds were available
and to secure them, both systems developed new organizational
subdivisions. Southern City used the assistant superin-
tendent for research to head up the grantsmanship effort.
He became renowned as a "super grantsman" and brought mil-
lions of dollars into the system. However, as indicated
in the earlier sections of this chapter, he operated very
much as a loner. This secured funds, but may have hin-
dered implementation of proposals and continuity of edu-
cation programs.

Northern City used the administrative assistant
to the superintendent initially, ,ad later the assistant
superintendent for special projc:J. and service for planning
and coordination. The research --A development division
was moved to the division of special services. This was
believed to be a more functional approach for this system.

In both :_77,tems community groups, parents, teachers,
and supervisorJ hez,.ame more involved in the planning process
as they deve2np2d experience. One of the districts secured
personnel to assist teachers in planning and operating
projects that teachers initiated.

Model cities and urban renewal projects have caused
additional organizational modification. Coordination and
planning personnel have been designated to work in these
programs.

Perceptions of Organizational Change

The perception of administrative leaders about
the impact of the federal programs showed several signifi-
cant insights. Most of these persons were able to name
one or more of the programs that were added as a result
of federal funds. Most of them were able to cite positive
effects of the federal funded programs on budgeting,
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teaching, and staffing. They shared a highly po:iitive
orientation toward the impact of federally funded programs
on the philosophy of education of school and community per-
sonnel.

However, a majority of those interviewed were
unable to cite effects of federal programs on administrative
organization although a separate division was created in
one system for federal programs and the number of supervi-
sory personnel showed a significant increase in both sys-
tems. Their comments on administration and supervision can
be summed up as "more of the same old stuff." This indi-
cated a need to provide better inservice programs for
administrators of federal projects and the need to be more
flexible in operating them. Some of the administrators of
federal programs experienced frustration in working with
community leaders and from being unable to control the
direction of their programs.

The data from the interviews indicated that most
persons perceived federal programs as classroom oriented
or as taking place in the classroom. They did not perceive
much change in the administrative organization as a result
of federal programs. They did indicate that the programs
influenced the orientation of the school systems. The most
frequently mentioned changes were increased attention to
community, education of the disadvantaged, and practical
approaches to education. The feeling was also expressed
by many that the programs resulted in increased instruc-
tional services.

The analysis of documentary evidence (i.e.,
organizational charts) indicated that important organiza-
tional changes were made as a result of federally financed
programs. For example, divisions were added in both school
systems to develop and submit proposals and to administer
federally approved programs. One system added a department
of intercultural education. However, most of those inter-
viewed in the two systems did not see these changes as
significantly affecting administrative organization. Some
were critical because they felt that too many outstanding
teachers were removed from the classroom to staff the new
programs.

Summary Discussion

Many of the urban school districts have achieved
great size and complexity. This has placed demands upon
the organizational structure of these districts which were
previously unknown. In this chapter demands upon the
educational organization in addition to size and complexity
have been discussed. In Chapter III additional new urban
organizational demands will be presented. The traditional
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organizational arrangements are not coping well with these
demands. For this reason numerous proposals for organi-
zational decentralization are being voiced.

In this chapter some of the problems and issues
associated with the administration of urban schools were
presented. The analysis of these issues tended to show
that greater administrative energy was directed toward
social and political issues than to curricular and instruc-
tional development. The traditional orientation for organi-
zation and administration may be failing to account for
the general and sociopolitical demands of urban communities.
As a consequence, too many of the resources which could he
directed toward solving pupil growth and development prob-
lems are expended upon survival activities. In searching
for new ways of organizing urban school districts, consid-
eration should be given to the creation of structures which
reduce the organizational stress created by politically
and socially related issues and in creating structures which
would help reduce the stress created by these issues.

The studies conducted by the staff indicated a
lack of understanding by many teachers, parents, and other
citizens concerning how decisions were made. Even some
administrators in the central offices were not aware of
organizational changes initiated to accomodate federally
sponsored programs. The superintendents of large school
districts expressed much concern with how to communicate
effectively with the participants of their far-flung
organizations. Greater attention should be given to de-
fining in clear terms the processes involved in decision-
making and this should be widely understood.

Attention might well be given to increasing
opportunity for wider participation in decision-making that
now exists. The data in this chapter do not show the
complete "educationist" domination through bureaucratic
controls expounded upon by other writers. However, the
analysis of influentials in decision-making revealed
serious lack of teacher, supervisor, and principal influence.
If one discounts the influence of the community influentials,
the Southern City and Northern City leadership structures
would reflect the traditional bureaucratic (central office)
control. This tended to be confirmed further when the
influentials were ranked. In this ranking the teachers,
principals, and supervisors were at the bottom of all
categories of leaders in influence. The situation where
community leaders and central office administrators have
so much more influence in decision-making than those
closest to the curriculum and instructional problems (i.e.,
teachers, pupils, and supervisors) could distort the educa-
tional purposes of schools.

The studies showed a tendency for the boardsand
the administrations to spend too much time reacting to
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rather than planning for action. Perhaps this is another
manifestation of the weakness of traditional organizations
in dealing with political and social problems. However
this may well signal a general lack of cooperative planning
activities on the part of the formal organizational structure.

The Southern City and Northern City school systems
were experiencing very great problems of communication. The
studies concentrating upon communication in large, urban
school systems demonstrated how lack of effective communi-
cation contributes to organizational failure. Perhaps these
large school organizations are too complex to hope for
effective communication processes. If so, decentralization
might provide opportunity for better co Inunication. In any
event this is a major problem of consit_tring ways and means
for the restructuring of the urban scho-,ls.
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CHAPTER III

CONFRONTATION POLITICS AND CONFLICT

IN URBAN SCHOOL SYSTEMS

Educational leaders of large school districts have
always experienced conflicts. However, within recent.years
city school superintendents have been the center of a new
form of conflict which has been appropriately referred to
as confrontation politics. Leaders of special interest
groups are using disruptive techniques (i.e., boycotts,
sit-ins, strikes) to pressure school administrators and
boards. The rise in teacher militancy has also forced a
realignment of power relationships in the development of
educational policy in many school systems.

The purpose of this chapter is to present data and
a review of literature about conflict in urban school sys-
tems. What types of conflicts are found among selected
urban school systems? What is the rolationship of the
conflicts to organizational structure? Do these conflict
bring about modifications in the existing organization?
The chapter includes an analysis of conflict in five urban
school systems, a discussion of student unrest and policies
guiding action in periods of student uprisings, and a dis-
cussion and analysis of teacher collective action.

Analysis of Conflict in Five Large School Systems

The rise in teacher militancy and in student
unrest are the primary factors that led to the development
of this portion of the project. The number of school days
lost in teachers' strikes has increased from 58,000 in 1966
to over 2 million in 1968. The data on increase in inci-
dents of student unrest that have closed schools in major
cities show that 70 percent of urban schools have had some
disruptive incident during the 1968-69 school year.

Five urban school districts agreed to participate
in a study of conflicts during the 1969-70 school year.
Each school district had over 75,000 pupils, and they had
three different organizational structures. Two of them
had a unified city and county or metro district, two had
regional decentralization, and the fifth had instructional
service decentralization with administrative centralization.
McBriarty (1970) provided a comprehensive discussion of three
of the districts discussed.
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The data waL.-? qathered (1) an initial set
of interviews with ,chool administrators and key influentials
in the metropolitan region, (2) an analysis of newspapers
and of school board records, and (3) in-depth interviews
with those idene_fied as being participants in each of the
conflIcts. The interview guide shown in Appendix C was used.

The study focused on six m,jor areas: (1) What was
the relations'itp of th_i or-janizational structure to the
conflict? (2) How di thE opposition group deal with the
school system, and hoyv di& the system deal with the oppo-
sition group? (3) Did the conflict lead to any organiza-
tional modification of the structure--if so, how? (4) Did
the persons within the school system feel that the achieve-
ment of their goals was affected? (5) Did members of the
opposition group feel that the achievement of their goals
was affected? (6) Which groups participated in the con-
flicts?

Five levels of participation to describe the access
of the opposition to decision-making and the means the sys-
tem used to deal with the opposition group were used in
the study: (1) Closedadministrative decision-making
based on vested authority with little access of others to
the decision-making. (2) Accessgroup affected had oppor-
tunity to be heard. (3) Participationgroup affected
took part in the decision process. (4) Openfree exchange
of ideas, decision represented opinions of all concerned.
(5) Legalthe decision was made by a constituting legal
authority.

School System A

School System A serves a metropolitan area
including a city of a quarter of a million people and is
a unified city and county district. This means that rural
areas are included in the school system. The district was
formed eight years ago in the merger of the city and
county districts. The district has over 80,000 pupils and
has been growing at the rate of 2,700 pupils per year.
Thirty percent of the pupils are black. The school system
has a centralized system of administration, with a superin-
tendent responsible to the board, and appointed by it. Six
assistant superintendents report to him. The principals
report to the appropriate assistant superintendent. There
is some degree of school autonomy, and many principals have
begun innovations in curriculum and administrative processes.
A discussion of the conflicts found in this school district
will be reviewed at this time.

The first conflict discussed dealt with racial
desegregation. At the time of the study this case was in
the court. In the most recent decision, the court ruled
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that the district did not have to eliminate all black
and all white schools. The final disposition of this
issue was still in doubt at the time of this study. The
suit was brought by the NAACP charging the board with the
duty to convert to a unitary system in which all racial
discrimination would be eliminated. The U. S. District
Court approved a plan for 1970 that would have eliminated
all totally black or white schools. This was remanded by
the U. S. Court of Appeals for further study. The partici-
pants who filed the suit described their treatment as both
legal and access. That is, they have depended upon the
courts to provide the decisiun, and as far as the school
district itself is concerned, they have had only access.
That is, they had been heard and had not been able to have
a voice in the decision process. In fact, the school district
really did not come to grips with the problem until 1969.
The organizational structure of the two districts which had
been consolidated did not relate to the conflict as blacks
are in the central office administration, occupy the roles
of principals, and are not excluded from participation.
The structure was modified by instituting a new plan of
organization of schools, including the closing of some and
the construction of others to provide for integration, and
the use of a ratio as a basis for assignment of teachers,
students and administrators. The administrators stated
that their goals had been hindered ir the process, while
the opposition stated that their goals had been helped. As
the opposition sought to achieve total integration, it
appeared they were achieving their goals.

A second major conflict arose when the local
teacher organization, which was an affiliate of NEA, expressed
a desire for a voice in personnel policies, particularly
with regard to the black and white faculty ratios. The
activities of the teacher organization had been legitimate
within the system and had been moderate in that they had
constituted no major challenge to existing authority. As
compared with many other systems around the nation the
teachers were not militant, although both the teachers and
the administrators felt that there was a confrontation.
Salaries and grievance procedures were two additional sources
of conflict. The central office staff had taken the ini-
tiative and organized a grievance committee composed of six
teachers, three principals, a director, and an assistant
superintendent in order to ease tension and to open communi-
cations. The conflict also focused on the transfer of
teachers to schools of other races in order to achieve the
ratio desired for integration. The grievance committee was
apparently working well, and communications were improved.
The organizational structure was a major factor here in
that teachers in the reorganized school district had little
opportunity to protect themselves, had a weak teachers'
organization, and had little access to the new central office
administration. This has been modified through the grievance
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committee and through the participation of the teachers'
organization at board meetings which has resulted in better
achievement in reaching both administrative and teacher
group goals.

The third conflict was between the central office
staff and the principals. Until recently the majority of
the principals were either unable or unwilling to provide
necessary professional leadership. They had little experi-
ence in the development of the curriculum. Again the central
office took the lead, and through a change in personnel,
intensive in-service training for administrators, and ad-
ditional autonomy for p-incipals, major changes in the
role of the principal had been realized. This caused a
positive change jn the organizational structures. More
principals moved from the comfort of central office deci-
sions to the professional responsibility of school-level
decisions. The treatment method was participation in that
the principals, central office personnel, and the teachers
were all involved in making the change. Although the goals
had not been fully achieved at the time of the study, goal
attainment was anticipated by all groups.

A fourth conflict involved the school board and
another agency concerning funds. The school district was
fiscally dependent. The county commission was responsible
for levying taxes to support the fiscal neds of the school.
The school board does have the right of appeal to the courts,
but in the history of the state there have been two appeals
and the school board lost in eaCh case. The county com-
mission also had the right of line item veto of the budget
although it exercised this power very rarely. Recently
there had been several major conflicts between the school
district and county commission over the amount of the budget
and over specific items. Following one of these conflicts
a committee of leading citizens was appointed by the com-
mission after nomination by the school board. This committee
was responsible for reviewing the budget and fiscal issues
pertaining to schools and making recommendations to the
commission. At the same time the commission agreed not to
interfere in school affairs other than at budget time.
The committee has functioned effectively although some com-
mission members felt the members of the committee had been
brainwashed by the school system. Some school administrators
felt that the committee had not stood up enough for education.
This was a major change in organizational-structure in that
a system-spanning unit was created to reduce conflict. This
helped to achieve better understanding by the county com-
, .ssion of the problems and needs of the school system.

The fifth problem involved the closing of an
all-black high school in the center of the town and the
construction of a new integrated high school. In a recent
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school bond issue two million dollars had been set aside
for construction of a new school on the same site which wasto be a comprehensive high school with conventional courseofferings as well as vocational, technical, and culturalofferings. Shortly after the court order on integrationthe board committee on sites and buildings met and voted tocancel the plans for the school and to build it simply as avocational school without a conventional curriculum. Thiswould have meant the reassignment of a majority of the blackstudents to other high schools in the system. On the morningfollowing the decision not to construct a comprehensive
school and to transfer the students to other high schools,agitators from a nearby college who appeared on campus urgedthe students to leave classes. Nonstudents were ordered offcampus, as were television cameramen and newspapermen. Twelveyouths were arrested. The president of the student body,with the consent of the principal, called a student assembly.The principal of the school, acting on his own authority,
secured several school buses, filled them with approximately250 students, and a caravan was formed which proceeded tothe central administration building some nine miles away.Teachers were sent with them to insure orderly behavior andto provide for their safety. Since the school superintendentwas out of town, the gr .p met with several assistant superin-tendents who listened and told them of court orders and limi-tations imposed on the central office staff decisions. Uponarrival in town, the superintendent came to the school andmet with students. He impressed upon them that at the timethere was no alternative available to the central adminis-tration and that the court decision required the eliminationof black schools. The students felt that the demonstrationhad no effect and the structure was not modified. The goalof the students remained unchanged although unfulfilled, andthe administration felt that their goals of educational op-eration were hindered in the process. The case against the
students who were arrested was dismissed at a later date.

The sixth conflict also involved a single highschool The nickname of the high school was "The Rebels."The was Lhe confederate flag. The school song wasDixie. Tile student body had been integrated for approxi-
mately three years, having 1,100 white and 400 black stu-dents. During the first two or three years the blacks had
participated octively in the school, with black cheerleadersand black student government members. During the year priorto the study, separatists among the blacks and whites had
affected this harmony. A popular black student lost his
seat on the council by five votes. The following day the
only black girl up for cheerleader was also defeated in anelection. This led to a crowd of 150 blacks congregating
in front of the school demanding that the principal changethe school flag, school song, and school nickname. The
principal invited the students inside in the auditorium
to discuss their demands. The principal met with approxi-
mately 150 black students, listened to their demands, and
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asked them to appoint a committee. In the meantime, white
parents and white students had become upset over the fact
that they felt the principal was giving in to the black
stu&nts. They organized a counter boycott for the following
morning. The central office sent assistance to the princi-
pal. A black-white committee of students and parents was
formed to consider alternatives and to make recommendations
on these and other issues including drawing up a new student
government constitution. Other principals in the school
system saw a similar condition developing and appointed
committees. The district superintendent appointed a central
committee composed of representatives of the local school
committees and this process was currently under way at the
time of the study. The organizational structure was only
slightly affected. The conflict had led to a modification
of the structures with students participating much more
actively in the determinatibn f their goals. Again the
treatment was access and limited participation at the school
level. The goals of the administration to keep an orderly
running school system were hindered, and the goals of the
students, particularly the black students, seemed to be en-
hanced.

School System B

School System B is located in one of the fastest
growing areas of Florida. It is a diversified area with
agriculture, defense, and tourism as major components of
the economic system. Four institutions of higher education
are located within the district boundaries. The school sys-
tem currently has 80,000 pupils and has been growing at the
rate of 3,000 per year. Seventeen percent of the population
is black.

The school district is centralized and has served
the city and county area since a statewide reorganization
in 1947. A seven-man school board appoints the superin-
tendent who has two deputies, one for administration and
one for instruction. The deputy superintendents have nu-
merous assistant superintendents and directors under them.
The principals are not specifically designated as reporting
directly to any one person, but they normally report to the
assistant superintendent for instruction. Although the
school board members are elected on a nonpartisan basis,
partisar. politics has been very noticeable in this par-
ticu2-r cistrict.

The first conflict discussed existed primarily
betveen the administration and the teachers, although prin-
cipals were also involved. Those interviewed spoke of a
general feeling against centralization. They discussed poor
interpersonal relationships, insecurity, and frustration
that have accompanied the growth of a large organization.
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Several stressed the inability of those in the classroom
to know what is going on, or why. The superintendent and
board appeared to act in a patriarchal manner. Numerous
budget problems were also involved, in tl7at funds were not
available to meet the rapidly expanding demands with some
custodians having received a cut in salary. In open board
meetings the teachers and principals requested better commu-
nication, information, and participation -n the decision
process. The superintendent inaugurated a series of tele-
vision programs wherein he briefed all teachers and prin-
cipals after each board meeting. Regularly scheduled visits
to all schools in the system were begun by the superintendent
and a board member. This gave teachers an opportunity to
present some of their ideas and to ask questions. Most of
the teachers interviewed felt that this has helped open lines
of communication. The Professional Affairs Committee was
originally organized in 1965 and was beginning to function
fairly effectively as a procedure for presentation of mat-
ters to the central administration and school board. There
was some modification of structure in that the superintendent
and board members initiated new procedures for communicating
with teachers. Both sides felt that there had been an im-
provement in the achievement of their goals.

Two years ago, as part of a statewide walkout,
approximately 9u0 of the teachers turned in written resigna-
tions and walked off of their jobs. Because the statewide
walkout did not succeed, the local walkout did not succeed.
The teachers were accused of breach of contract, and a court
case was instigated. Principals who joined with the teachers
and walked out were not rehired as principals. In fact
several principals were not even rehired by the system as
teachers and were forced to leave. Most of the teachers
were rehired, but the feelings of antagonism between the
teachers who walked out and the teachers who did not walk
out continued until the time of this study. There were few,
if any, reprisals on the teachers. Most teachers interviewed
said there were none. The walkout did not result in any
major change in structure. It probably hindered the attain-
ment of ,.)oth the system and the teacher organization goals.

As with most urban school districts, desegregation
or integration was a major area of conflict. The original
complaint was filed in this district seven years prior to
the study when the district had only token integration.
Subsequently, a plan was agreed upon that relied heavily
upon pupil and parental preference usually called "freedom
of choice." In 1968, another motion was filed for court
action. A plan was developed by the school board which had
the opposition of some elements in the local black community
who responded by keeping their pupils out of school for a
period of time. The board reacted by withdrawing the plan
and submitted a new plan which was similar to the first
desegregation plan adopted. The court ruled the plan was
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in compliance with the law. The plaintiffs appealed the
decision. The fact that the black community was able to
cause the withdrawal of the original board plan would seem
to indicate some level of participation as well as legal
pressure. The structure was modified. The organization
of the schools conformed to that which the black community
desired. The black leaders stated that they were successful
in goal achievement. Administrators felt that the effective
functioning of the schools was hindered.

In a recent session of the Florida State Legislature
the "government under the sunshine" law was enacted
(McBriarty, p. 62). It reads as follows:

All meetings of any board of commission in a state
agency or authority or any agency or authority of any
county municipal corporation or any political sub-
divisions except as otherwise provided in the consti-
tution and which official acts are to be taken or
declared to be public meetings, open to the public
at all times and no resolution, rule, regulation or
formal action shall be considered binding except as
taken or made at such meetings.

Additional provisions provide for all the records to
be open to the public and the use of injunction and punish-
ment by fine or imprisonment. To enforce the law, the school
board in School System B had been having informal meetings,
work sessions, and briefing sessions which were not open to
the public or to the press. Conflict on this issue rose
when members of the press were not admitted to one of these
meetings. The newspaper asked for an injunction. The judge
refused to grant the injunction, whereupon the plaintiffs
appealed. The ruling in a similar appeal in a neighboring
district was that the discussion had to be open and prohibited
the board from ". . . holding any gathering in which a quo-
rum was present wherein matters were to be discussed or
information presented which may pertain to or may forseeably
pertain to the operation of the schools, excepting that the
board may have private consultation with their attorney."
In effect the court ruled that all meetings must be open.
Thus, a major change in the structure of the school district
took place. Administrators were quick to say the decision
hindered the operation of the educational program. The
newsmen interviewed stated that this would result in a much
better educational program.

Sex education became an issue when a group of
parents indicated the desire to include in the regular
curriculum additional information on the human reproductive
organs and the process of reproduction. A committee of
civic leaders was appointed to study the question and make
recommendations. A trial program was developed. Sixteen
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schools were selected. Some of the materials to be used were
provided by a nationally known supplier, and others were
developed locally. Gradually opposition began to develop
within the community, led by certain clergymen and civic
leaders who voiced strong opposition to the program. Because
of the nature of this issue and its relationship to the
value system of the society, the publicity on the contro-
versy was extensive. The school administration reacted by
polling parents and found that 60 to 70 percent approved,
and over 90 percent of the teachers approved. Approximately
150 persons attended a school board meeting and demanded to
be heard. Originally they were refused access to the agenda,
but after threatening to disrupt the total meeting they
were given an opportunity to speak. A special meeting was
held and lasted thirteen hours and fifteen minutes. The
people could not be seated in the earing room and many stood
outside in the rain for six to ten hours. The board then
passed a motion to reevaluate the program and to make it
voluntary. The program has since been instituted system-
wide. The board took a very open approach using polling,
board meetings, committees, and every opportunity for parti-
cipation. The administration felt that the whole process
had helped the community understand the educational pi cess
a little better. The opposition group, since they did not
prevent some measure of sex education in the schools, felt
that their goals were not achieved.

Another conflict developed between the school
administration and the community over the future of an old
central city black high school. In the original plan for
racial intearation this was to become a vocational adult
center with no academic program for day students. The
black students attending this school were to be reassigned
to neighboring white schools. The plan was opposed by a
majority of the local black community although supported
by the local and national NAACP. Many persons in the commu-
nity wanted realignment so that whites living within two
blocks of the school would be attending the school. The
superintendent met with the parents and attempted to explain
the court order and reasons for change. The black militants
said they wanted a black school; the moderate blacks said
they wanted a fully integrated school; and all said they
wanted to control the school. The local NAACP president
was unable to justify his position to other blacks. As a
result, the local NAACP changed its stand and now opposed
the plan which it had previously supported. A boycott was
initiated. On Thursday and Friday of this boycott no stu-
dents attended the high school and six percent of the black
students were absent from neighboring schools. The . lents
dissented without demonstrations, disorder, or property
damage. They simply disappeared for two days. The p'an
finally adopted was to move all students in most vocat:onal
courses, including DCT and DE from all the neighboring
high schools to this school. The junior high school portion
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was closed down, and those students TAire assigned to the
other high schools. The result was the integration of
the student body with approximately 175 white students out
of a total student body of 1,500. The community groups
used legal procedures and direct participation as their
two means of access to decision-making, and the conflict
resulted in some modification of the organizational struc-
ture. School officials felt this change hindered them in
their plans for educational development. The black leaders
felt that this was a significant achievement for them.

SchooZ System C

School System C serves the center core area in a
metropolitan area of one million population. The major
economic interests were trade, shipping, banking, manu-
facturing, and tourism. The public school system has in
excess of 110 thousand pupils. Seventy-two thousand of
these students are black. Approximately 50,000 students
attend private and parochial schools operated primarily by
the Catholic church. Black students have doubled in number
since 1956 while the number of white students has remained
relatively constant. The school system has a five-man
board elected on a partisan basis for six-year overlapping
terms. One of the board members is black. The board ap-
points the superintendent. Be has six assistant superin-
tendents and four regional superintendents. There was
little administrative decentralization. All of those
interviewed, e:,:cept those at the very top of rl,e system,
felt that the system was very centralll, controlled.

The first conflict reviewed was a teacher strike.
The issue was the recognition of the AFT as the bargaining
agent for the teachers. A similar strike had been held
three years earlier, and the '-eachers had lost. The union
wanted an election for recognition as bargaining agent.
The state had no law giving such sanction; neither was
there any law of prohibitiru recoanition of a bargaining
agent. Teacher units in other systems in the state did
have agreements. The teachers claimed that recognition
would allow them to bargain with the community and to do so
with greater efficiency than the board. They would then
be more responsive to the community. The central adminis-
tration took the position thdt if teachers were given the
power of negotiation, this would abrogate their control
of the system, and this control was their responsibility
by law. They contended that unions were primarily con-
cerned with bread and butter issues and not noted for
their responsibility in improving educational services and
that a strike was not allowed by state law. They admitted
the principals often acted in an autocratic manner, but
they said this was primarily in black schools and could be
corrected. The central administration did make provisions
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for teacher participation in personnel policy with teacher
representatives being elected by secret ballot and serving
on various committees to recommend change. The grievance
procedures were through administrative channels.

The situation was further complicated because of
the existence of more than one teacher organization. An
earlier union had been told to integrate and this caused
an exodus of 400 white teachers who organized their own local.
The local affiliate of NEA had approximately 500 members,
while the larger AFT had a membership of about 1,400 of which
96 percent were black. Early in 1969 the teachers' union
set forth their demands which were denied Slightly over
1,000 teachers walked off of their jobs. The local NEA
affiliate disapproved of the action.

The central administration had anticipated this
strike and had made extensive preparations. Packets of
directions were prepared for all principals individually so
that leaks of information could be traced. A separate
communications and control office was set up, and 29 schools
were closed at once. The central office staff substituted
for teachers, shifted teachers from one school to the other,
and gradually began reopening the closed schools one by one.
The strike lasted ten days, and at the end of that time only
350 teachers were still out. The board and staff did not
hold conferences with anyone. At the end of the ten days
they did sit down with thn union representatives and agree
to take back all teachers without reprisal. The teachers
felt that there were reprisals and that some teachers were
fired and others were taken back on a temporary basis. Sev-
eral incidents of violence occurred. All persons interviewed
agreed that the strike did not change the structure of the
system significantly, although it did change the structure
of the union in that it severely reduced its membership.
The administration felt that the educational program waF
hindered. The union goals were not met and all agreed that
the system had operated effectively in a closed manner to
keep the teachnrs' organization out of the decision-making
process.

The second major -_onflict arose over the fact
that the school system operated a dual school district until
1960, with geographical zoning beginning at that time. As
schools were integrated resegregation took place due to
movement of white populations. Two years before this study
a policy was invoked in an effort to stabilize school popu-
lations. This was the source of conflict regarding proce-
dures for racial integration of schools. When a school
population reached 30 percent black, no white students were
allowed to transfer in.- Permits were given to any blacY
students to attend any schO61--that had 10 percent or les:
black students. The board had bequn.to question the arbi-
trary percentages, but they were stili-i,n,effect at the
time of this study. The school system had ilo--b_lacks in
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the upper administraion. There were no black principals
at any schools, and 'Jlack teachers felt that the system
had effectively t.ff:d them out. The structure had been
modified to the c-,_ont that the exclusion of blacks from
the decision-making process was not as great as had existed
previously.

The third ma4-,- conf ict studied developed when
the local parochia3 31 system, which enrolls half as
many people as the school system and more whites
than the public sc, !stem, requested the legislature
to provide funds fol ,.,rochial schools under the threat
cf closing the parochial schools. The superintendent came
rwtt in opposition to the request, making many statements

this effect on television and in the press. The school
%rd later supported his stand. The school administration
.Y,e a survey and announced that in the event the-parochial

z,chools closed they could take care of the additional number
of students with ease. This was a few months after a bond
issue had been defeated, at a time when the school officials
said they had to have new buildings just to handle this
current enrollment. The state legislature voted on the
issue, and it was defeated, but only by a few votes. In
a special session of the legislature the issue came up
again, and at that time it was also defeated. The group
proposing parochial aid, a private corprs-ation, threatened
that if the public school system did not support them, they
would no longer provide Catholic support for bond issues.
For proof of their threat they cited the defeat of the
recent bond issue. The organizational structure of the
school system was not changed. Legal and legislative proc-
esses were used with the net result that the relations
between the public schools and the parochial schools were
Impaired. The goals of the leaders in the parochial E hools
were not realized.

The fourth conflict centered around an integrated
high school of approximately 500 black students and 1,000
white students. Serious racial tensions were developing.
A group of black students approached the school adminis-
tration with a petition calling for the recognition of a
black student organization, the admission of black history
into the curriculum, a review of policies relating f-o
suspension and detention, and the hiring of more black
teachers. The pril.cipal met with the leader of the group,
pointing out that there was no place for such segregation
within a public school system. Later in the week the
students decided to demonstrate. A group of students began
marching around the school singing and encouraging other
students to join them. The police were called. However,
when the principal requested that they arrest students who
refused to leave the building, the police thought that
they should not act without advice from tLe city attorney
since this was a new experience for them. At that point
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the principal agreed tc, meet with the demonstrators and
with adults from the community. The student leaders dis-
persed the demonstrators and stated that they did not want
the adults and NAACP to sit in. The principal then stated
the conference was over. Over the weekend the principal sent
notes requesting the parents of those students 1.010 partici-
pated in the demonstration to come to school Monday. Instead,
a large number of students showed up and began to demonstrate.
Also in the group were a number of nonstudents. During the
process of the demonstration 80 students were taken into
custody, and 12 were formally charged. The superintendent
appointed a committee co investigate the disruption. The
committee met with parents, students, teachers, administra-
tors, and community people, allowing all to be heard. They
stated that there was no "deliberate di.scrimination" found,
but that some "individual discriminatl.on" probably existed.
The committee recommended the encouragement of black student
participation in all activities and a review of disciplinary
activities. It also agreed to the inclusion of the role of
black Americans in all subj cts, and a full-time position
was added to the school to work for better hum-n relations
within the school. Again the closedness of the bureaucratic
system of the school was a significant factor in the confliC .

The students had little access to decision-making prior to
the threat of police action. The students felt that their
goals were achieved. The organizational structure was modi-
fied in that some policies were changed and an additional
position was added to the administrative structure of the
particular school.

The fifth con:lict was within the ce tral
administration and involved communication and the decision-
making process. The system was characc-ized by closedness.
The decisions were often made without the assistant or re-
gional superintendents even knowing of the decisions. One
of the :.3omments made was that federal employees were getting
preferential treatment for pay and promotion. Weekly staff
meetings were established by the superintendent in an attempt
to share information. They were attendee:, by all top level
personnel. These were primarily informative sessions rather
than decision-making sessions. The size of the system, fat
difference in personnel and philosophies, and the comp1ex4ty
of the conflicts combined to make the solutions difficult
There was some evidence to support a thesis that certain
elements of the central office worked together, but this
was on the second and third level. The central administra-
tion was making little or no effort to develop openness.
For example, the associate superintendent for instruction
was not aware of the plans for handli-ag the teacher strike
until the strike began. There was fi r on the part of some
of the central office staff officials that if he had known
he would have leaked the information to the teachers al-
though there was some doubt that this was the real reason.
The internal communication conflict was of such a degree
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that it was a factor in th3 superintendent being replaced
a few months following the study. The structure of the
central office and its operation were Major causes of this
conflict. People were only listened to and did not have
a chance to participate effectively in decisions. Conse-
quently, little structural change was evident at the time
of the study to alter patterns of participation.

The sixth conflict was over sex education.
question first arose when a group of concerned parents
approac7hed the board and suggested that the board consider
such a program. The board reacted favorably. A well-
qualified professional educator from another region of
the United States was asked to investigate and develop the
program. However, he had a lack of communication ability.
Questionnaires were sent to the parents throughout the
system. Committees began to work on a proposed curric- .1m

and a pilot program was gradually developed. The pilot
program was scheduled for three schoolL; where teachers
were given in-service education, and information programs
were given at PTA meetings. Things went well for si-
months. At that point the oppositioh developed boL =Lin
the system and in the community. 'Vie school ssterr
immediately put on the defensjve. school of.icia1s anized
forums and brought forth supportors. 7he oppositicn en-
listed the support of certain schoo] leaders who had se-
rious questions about sex education. They also welcomed
su.pport of right wing groups from the political and reli-
gious sectors. The opposition had ample funds to sumx-rt
their campaign. The group formed to '_ight sex ed.acaon
ultimately changed leadership, and becamr:t even more aggres-
sive. The school leaders felt there w. much supet.:xt fcr
the program but that they simply were unable to cope with
the tactics of the opposition. They allowed tl progrm
to be dropped in two schools, let it limp until the ,:.lose
of the year in the others, and then siw-ly ;:liMirated it
entirely. Several educators ind.5.cated a plan tc revive
it at a later date. The state leuisl,Iture passe6 a res
lution directing all school boards to 7?rohibit the teac_
of sex education until a special study cuuld be mFLde. Thi
time the treatment was more open thel. in 01::wiou3ly desccibed
conflicts. The external group was abi to arouse n;ufficient
political and social strength to cause the school syEtem
to remov,' an item from the curriculum Thus the instlac-
tional o..anization was changed. The opposition goal3
were achieved. The educators felt that t-eIr edocationEil
goals were not achieved.

Sc;lool ,S'stem D

System D was located in the midweste.zn United
States. The system served the city. Sixteen other cp.?.-
rating school distri.cts served the suburban areas of the
city. The system had in excess of 100,000 pupils. The
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:ity has experienced much growth since 1950. Th.2 majority
of the new immigrants came from the rural South, and the
largest percentage was black. Estimates indicated that the
black population would rise more than 30 percent during the
three years following the study and would have doubled since
1960.

System D had 150 .c.r.1s, .L.:ust of which had been
constructed after 1950. ",!h:, systew tas been growing at the
rate of approximately 4,500 new pupils e'.ach year. While
the majority of teachers were gradual:es of institutions within
the state, over 150 colleges and universities were repre-
sented on the professional staff. Only 15 percent of the
applicants interviewed for teaching positions were offered
employment. Prior to the passage of a recent millage elec-
tion, System D ranked in the lowest 20 percent in property
tax rate among the nation's 100 largest school districts.
Since 1945, the voters have approved thirteen out of four-
teen operating millage elections and bond issues totaling
more than 100 million dollars.

The board of education was composed of seven
members elected at large on a nonpartisan ballot. Each
member served four-year terms and coulasucceed himself.
Vacancies occurring between elections were filled by ma-
jority vote of remaining members of the board. The board
appointed the superintendent. The district was organized
with centralized administrative control through the superin-
tendent, six associate superintendents, and numerous staff
personnel. In the areas of curriculum, instruction, and
pupil services the system was decentralized in that these
services were placed in four regional offices.

The organizational manuaj System D did not
attribute any areas of decision-m,kmig responsibiilty to
the teachers in the system. This was changed by p:ofessional
negotiation which was begun within the period of this study.

The first major conflict discussed by those
interviewed dealt with the acquisition of federal funds.
Prior to the 1965-66 school year, System D had received fed-
eral funds only under the federal impact statutes. Most
of the conflict over the use of federal funds was among
members of the board. A year prior to the study the
board voted to accept other federal funds 'n addition to
impact funds. There was a feeling that if they were going
to take federal sources other than impact funds, they should
go all out to collect as much as possible. Thus there was
great increase in federal funds to support education. There
was evidence that the resolution of the conflict had altered
the organizational structure of the school system. The
structure moved;towarC1 a higher degree of openness. Just
pri-Jr to the study the school voters approveri a millage levy
by a very small majority. This levy represented an increase
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of nearly 36 percent in total operating income. In the
effort to secure the funds th ,! system went into a stron
campaign to secure voter approval stressing the following
points: (1) acquisition of professional staff specia1ts,
(2) improvement of existing programs, (3) creation of new
programs, (4) improvement of external communications, (5)

accelerated recruitment of black teachers, (6) the strength-
ening of the research capabilities, and (7) providing trans-
portation to relieve overcrowding produced by the building
moratorium.

The -econd and thi.rd conflicts studied were closely
related. 0- dealt with faculty and student Integration.
The other was an outgrowth of this issue relating to pro-
viding quality education for blacks. This system was com-
mitted to the neighborhood school concept. The average
enrollment in the elementary schools was less than 650.
None of the elementary schools exceeded 1,000 enrollment.
Racial integration would have involved extensive bussing
due to the racial imbalance in Lhe elementary schools.
Proposals were made which would have created various de-
grees of bussing and all of these were under severe attack
by both the white and the black community.

About 26 percent of the pupils in the school
district were black. Only 13 percent of the professional
staff were black. Most of the schools had one or more
black teachers. Three proposals had been presented in
order to achieve greater racial balance: (1) black teachers
should be transferred from core city to suburban schools;
(2) an active recruitment program for black staff was
developed; and (3) educational parks to replace neighborhood
schools were to be created. The third alternative had
been tabled by the school board.

There was a strong feeling among segments of th,
black community that the school boA.rd was ill-informed
about the conditions in the core city schools. This 7o:::

the formation of an ad hoc committee of black citizens !Ili'

to boycotts at two schools. These boycotts were in parL
responsible for t massive acceptance of federal funds,
most o which had gone to the core city sClools to create
better educational programs. The achievemEnt studies
show c:,J. that the black pupils were not having the same
level of success as other pupils ad that desegregation
had provided few gains. DUE to the location of the schools
there was little possibility of massive integration except
through bussing. The board adopted L,pecial programs,
pl-imarily in the center city schools, designated as pri-
oriL one c-7hoo1, investing additional personnel, program,
facilities, and funds. The funds were obtained from both
the extra millage and from federal sourr:es. Some observers
felt that these compensatory and enrichment programs were
means to prevent integration. The black comrnrnity was

8 8
78



stressing the need to do even more to upgrade the level of
the black students within the school district.

One change made was the addition of black culWre
and history at the secondary and elementary levels. In some
schools this was presented in a fused fashion. Other schools
used a separate black studies approach. The school system
has published materials, planned special experiences, and
sought experts to develop the programs. Special courses
have also been offered in the adult evening high school.

Early in the conflict, when integration was high
in the feeling of the community and educational system, the
school system requested an outside study by a university.
This led to a building moratorium, and no new schools were
to be built until the state and city passed an open housing
ordinance. After 18 months the moratorium had to be lifted
in order to keep up with the pupil growth. Again integra-
tion went by the boards in favor of "quality education."

Where schools had been integrat d by a board policy,
whites had moved, and a pattern of resegregation developed.
Resegregatic was especially prevalent because of the ex-
istence of sixteen operating school districts within the
county. In both of these instances the school system felt
that it experienced severe opposition to its goals, but that
the goals of quality of education had been strengthened.
The r-mmunity groups felt that their goals had been met in
part.

Student unrest had been closely related to the
integration-segregation controversy, and the student unrest
incidents had all had racial overtones. Initially the
school system had no policy for aealing with student dis-
ruption of school activities.

The research staff was able to observe the dynamics
involved in the boycott and eventual closing of a school.
Interviews with black power leaders revealed their plans
to close a target school when the school superintendent
left for a processional meeting. The leader of the move-
ment gave the time and date in which the studentc would be
led to walk out of the school.

At precisely the time given by the advodbte of
black power, leaders in the black community were able to
lead the students to stage a confrontation with the prin-
cipal. The principal was without resources to deal with
the situation. The school was closed.

The officials of the central office staff believed
that the principal had failed. Some expressed the belief
that the principal was incompetent. From their view, the
dis.iption was spontaneous and limited to leaders within
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the student body. These observationr should be very
significant to professional educators. There was a very
definite tendency of central staff officials to view school
disruptions as somewhat isolated from the dynamics of commu-
nity life. This couldl be very injurious to attemps to
provide schoolmen with resources to participate in confron-
tation politics.

Due to the severe disruption on several occasions,
a very comprehensive policy of student control was de-
veloped by the board of educ-vtion. The central administra-
tion believed that the student unrest problem was under
"control." At this point there had been little change in
structure.

Professional bargaining between the school district
and the school system education association produced perhaps
the major confrontation during the study. The education
association was taken over during the year by a group of
young teachers described as "militants" or "professionals,"
depending on who was being interviewed. They demanded a
professional negotiation agreement with the school board.
The state law in this state did not require negotiations
although over 100 school districts in the state had an agree-
ntent. At first the board refused to negotiate a bargaining
agreement. An agreement was finally adopted hours befoe
the teachers were scheduled to out on a strike. On one
occasion the superintendent was quoted to have said, "I
developed that education association; I've been the backbone
of it; and now you stab me in the back." The agreement
finally negotiated called for negotiation of teacher salaries,
working conditions, and administrative matters. The teachers
believed they had received a blank check and the_ aere
attempting to cash it. The first-year agreement was on
salaries. In later agreements the teachers planned to
neg ..ate what they felt to be more important items for the
profession of education. All administrative personnel
were excluded from the agreement despite their membership
in the education association. The agreement also included
a no strike cliuse and proviLed for final and binding arbi-
tration. This was a major change in the structure and was
perceived by most observers as helping the education asso-
ciation to achieve its goals. Administratc-Js beli:wed the
decision had changed significantly the power :,7elationships
within the organi'Lation.

The formal organization r)f the central office was
restructured during the period of this study. A sixth
division was add-..10 0-,the-ing functions from the other
existing depa And called the Division of Personnel
Services. A black administrator was appointed to the new
assistant superintendent's poc5.4,on, the first of his race
to holc such a position ir Lichool system. The focus
of the reorganization was nc.t only on the new department
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but on the need to develop a more effective functioning
of the other departments. Also developed at this same time
was a Division of Special Services inrqlding research, plan-
ning, and publication. The school system recognized that
there was a tremendous problem in both internal and external
communications. The school officials were attempting to
reduce conflict on the organizational level.

In almost every case considered in this study,
personnel felt that the conflicts had hindered their goals.
Only the issue of internal reorganization and communication
did they feel helped the system, although they did express
the feeling that the acquisition of additional funds may
have had some benefits. The opposition groups in almost
every case felt that achievement of their goals was realized
by the conflict even though some felt th.t the federal funds
and the reorganization were not used as much to their bene-
fit as anticipated.

System E

School System E is part of a large metropolitan
area which includes the state capital. The metropolitan
area consists of over one and a quarter million residents,
and the central city has over a half a mill_or population.
The white population of the central city was percent,
while the white population in the metropolit,Ln area was 77
percent. The school district ser inr, the central city was
surrounded by a county school distri_t and by six other
districts serving the metropolitan area. School System E
had over 100 thousand pupils and 160 schools. It was 62
percent black with a growth rate of two percent per year
(principally black). The school :ystem had a budget of in
excess of 60 million dollars and had a nonpartisan school
board which appointed the superintendent w..,) was respon-
sible to the board for carrying nut the activities of the
school system. The school ysten. was divided into five
regions, each of which had an area superintendent who was
responsible for the adminIstration of the schools and
educational programs within that region. The principals
were responsible to the regional superintendent and the
regional superintendent to the superintendent. The assist-
ant and associate superintendents served as staff mcmbers
although there was not a clear distinction of linc nd staff
authority in this particular system. Teachers had no formal
access to the decision-making authority other than through
thei_L principal.

The first three conflicts all related to the racial
integration issue. The school system had no integration
prior to the Supreme Court decision of 1954 and had a his-
tory of racial segregation. One conflict involved student
integration. Another conflict concerned faculty and staff
integration. :)uality education for blacks was a third conflict.
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These three will be considered togethcr as they are closely
related to the general issue of racial integration.

The school system originally adopted a planned
gradual integration beginning with the twelfth grade and
proceeding downward each year. Community reaction soon
brought this plan to a halt prior to its implementation.
Freedom of choice was the next system that was tried. A
student couid attend any school any time there was an
opening. However, the school system provided little free
transportation, and integration in most schools did not
result. The school system then began redesigning school
boundaries to try to integrate on a neighborhood and a walk
to school basis. However, all seemed to agree that once a
school reached approximately 35 percent black, whites began
to move from the community and resegregation became the
pattern. Pupil integration in two areas of the school
district had not been achieved to any recognizable extent.

Closely related to this was the faculty and staff
integration Most schools had three or fewer teachers of
a race oppsite the majority of the students they taught.
Blacks saw this as tokenism. T1 teacher organizat5ons,
which will be discussed later, were Ejile to combine during
the period of the study. A major area of contention was
the lack Of black leadership in higher administrative posi-
tions although one assistant superintendent and two regional
superintendents were black. The black community charged
that the pace of integnition was too slow and many of the
whites maintained that it was too rapid.

With the lack of extensive integration, the blacks
in the community turned their attention to developing equal
educationi opportunity for economically poor and culturally
disadvantaged students who are predominately black. The
black pupils from the center city were achieving at a lower
rate than the middle class black student on the edgcs of
the school Oi.strict. The school officials maintained that
this was due to the economic and cultural level of the 'ciomes
from which the pupils came. The blacks maintained that these
needs should be considered in the development of curriculum
programs and the development of staff positions. 7n.e school
system maintained that mony was not currently available.
The problem was a continuing confj.ict in nespaper accounts
of board meetings and at election time. The school system
maintained that there was no significant difference in the
average per pupil value of buildings, grounds, furniture,
equirment, or faculty for any area of the district. Black
community groups and a student group maintained that there
should be a significant difference in favor of the blacks as
a compensatory program. Upgrading of the curriculum and new
programs had been emphasized. The system had been quite
innovative in this and had begun a year-round operation. One
focus of this problem had been the location of the new school
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facilities. In 1963 and 1966, bond issues included funds
for the construction of a ne: high school in a poorer section
of the city, but the school was nct built. After receiving
the 1966 funds, the board purchased property in an adjacent
section of the black middle class area that was adjacent to
some whites. The center city black community fought the
moving of the school outside of their area, preferring a
black neighborhood high school to having an integrated high
school some distance away. Thiz would reduce their ability
to control or at least to participate in the school govern-
ance. At the time of the study the school system had begun
construction of the building located outside of the center
city area. The administrators felt that all three of the
integration or racial conflicts had hindered the attainment
of educational goals. The opposition groups felt that they
had realized goal achievement and that there was some measure
of modification of organizational structure. They felt that
there ,qa3 more black participation in the decision process.

The fourth conflict studied related to the teachers'
organizations and to professional negotiations. The two
statewide professional teacher organizations with member-
ship determined by race were under a mandate of the National
Education Association to merge. Extensive planning and con-
flict were experienced in designing the merger plan which
included a nine-year interim period during which time
leadership positions were to be rotated. The plan required
alternating black and white leadership. The plan called for
the inclusion of blacks into the membership of the organi-
zation and a life contract for the executive secretary of
the black teachers organization. This had much influence
on the merger of the local teachers' organization which
going on at the same time. The lack ofAteacher unity and
the distrust of one teacher group with another was reflectel
in two related issues. One involved promotion and transfer
policies. Most teachers and lower level administra7.ors felt
that it was impossible to be promoted in a system without
some political influence, especia1J.y if one were black.
Black teachers contended that wl.m a black was put in a high
position, the job description was often changed so that he
lost much of the power and prestige of the office. White
teachers were especially antagonistic in regard to the
staffing of p.cedel'Lnately black schools with white teachers.
The distrust and continuing antagonism on both issues had
not lessened even with the merger.

Within the ten year period before the study, teacher
salaries in School District E had risen 35 percent. This
had barely kept pace with the increased cost of living dur-
ing the period. The teachers were betLer paid than some of
the surrounding districts, although many firemen and garbage
collectors made a higher annual salary. With many cf the
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white parents moving to the suburbs, pay raises were given
to retain teachers although administrators felt raises would
be necessary to keep them in predominately black schools.
The salary issue was not critical at this time, as the teacher
organizations had been more concerned with merger and protect-
ing themselves than with bargaining with the school system.
The school system had no bargaining agreement with the teacher
organization. Some of the board members said they would never
accept an agrc-!ement.

Conflict number five was really not a conflict, but
a major issue in that a 45 million dollar bond issue was
passed during the time of this study. It passed by a total
of 10,000 votes out of 80,000 that voted. It included much
capital improvement for the center city area. Several whites
stated that this was passed "to keep the Negroes quit for
awhile." A major question was where the new schools would be
located and whether the location of these would be an effort
to achieve racial integration or whether the effort would be
made to improve education in separate black and white schools.
The district was limited in the amount of local funds that it
could raise and even more limited as to the amount of state
funds available. Financially the district was under severe
constraint.

Communication was listed oy many as a major problem
in the organizational structure. Almost all persons inter-
viewed stated that internal communication was a major problem.
Teachers, principals, and other staff personnel felt they did
not kn what was hanpening within the system. The relations
between school system and the community were strained. Con-
flicting data published by the school system and by three
citizens groups contributed to this tension. The news media
had given full coverage to the cilizens' reports which were
highly critical of the school system. Most 'leaders felt that
the issue was not communication, but a better understanding
of the problems and the fact that the problcms were not the
kind that lend themselves to immediate solutions. Most of
the whites interviewed felt that the problem was the structure
of the district. The school system was studying its communi-
cation system and planned to make major modifications. Tvo
staff mc-..mbers had been employed to as.sif,_ in the external
communication, and all groups interviewed felt that the re-
sults of the study ar the additional personnel. would help
in the achievement of ,Joals.

Summary Analyss of Conflicts in
Selected School Districts

Fifteen separate types of conflicts were descrbed in
the five systems. Racial integration, student unrest,
communication, professional bargaining, and acquisition of funds
were some of the major conflicts cited. Conflicts were more
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likely to develop between the community groups and the central
administration, with teachers versus administration a close
second. Table 3-1 summarizes the thirteen types of conflicts
and indicates that in most cases organizational change re-
sulted from the conflict. In only ix of the thirty issues
was there lack of change in the organizational structure
indicated.

Table 3-2 summarizes the thirty conflicts in the five
school districts. This table shows for each district whether
the data indicated that organizational structure was a major,
minor, or unrelated source of the conflict. Under the column
entitled "Treatment" is indicated the scale of decision making
characterizing the conf'_ict as: (a) Closed--administrative
decision base' on vested authority with no access of others
to ',,cision making, (b) Access--group opposing administrative
po, ! has opportunity to express ideas, (c) Participation--
groups effected involved in decision, (d) Open--free exchange
of ideas and decision represents opinions of those concerned,
(e) Lec;11--decision is made by constituted legal authority
(i.e., the court ). The final two columns of the table indi-
cate whether those interviewed felt that the goal achievement
of the school administration and of the opposition to the
administration had been helped or hindered in each conflict
studied.

The existing organizational structure in twenty-six
of the thirty confrontations contributed to the deve,lopment
of conflict. In sixteen of the conflicts it was a major cause.
This serves to indicate tnat administrators should study what
is happening within the organizational structure so that con-
flict might be lessened. The most common method of treatment
was access with the second most frequent method being legal
action. Few of the school systems involved opposition groups
whether within or without the system to any significant extent
with the decision process. At best their views were listened
to and considered.

The administrative goals were hindered as a result of
the conflict in twenty-one cases and the opposition goals were
helped in twenty-one of the cases. The administrative goals
were helped in only eight cases, and the oppoPition goals were
hindered in only five cases. Tnis seems to indicate that the
system will be compelled to make a modification of its stiuc-
ture in the majority of the cases of confrontation politics.
Also implied is the need for organizational flexibility.

In scme instances the leaders of the opposition and
the educational officials felt that both the opposition and
administration goals were helped as a result of the conflict.
In futare studies of the dynamics of city school administra-
tion attention might be given to how conflict might result in
the attainment of the legitimate goals of aLl groups concer led.
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TABLE 3-1

Summation of Conflicts in Large School Districts

Source of Conflict

Modification in
No. of Systems Organizational
Citing Conflict Structure

Rec. k Integration 5 5.yes

t .;nrest and Boycotts 4 4 yes

Ir al Communication 4 3 yes, I no

fe',,r7na1 Bargaining - 3 yos

A:..Tui,dtion of Funds 3 2 no, 1 yes

Quality Education for Blacks 2 2 ye

Sex Education 2 2 yes

Teacher Strike 2 1 yes, I no

Black High School 1 I no

Funds for Parochial Schools 1 I no

Role of Principals 1 1 yes

Open Board Meetings 1 1 yes

Teacher Grievances 1 1 yes
30
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Literature Concerning Stwlent vs.
Administration ConfZ,ict

Another source of conflict which was reported but not
discussed in the above section involves student conflict with
the school administration. The pu:rpose of this section is to
review the literature relative to the participation of student
leaders in confrontation politics. This is followed by another
section that discusses school policies that have been developed
to deal with student unrest.

The 1960s will be reported in American history as the
decade of the revolt of youth, and the 1970's show indications
of being either the der.ade of destruction by youth or the decade
of participation and involvement. Gottlieb (1969), McKenney
(1969), and Bradbolt (1970) attempted to describe some of the
causes of student dissent. They view adolescence as a period
of life when youth make decisions about themselves--who they are
and what they are to be. It is a period when one is supposed
to go beyond his immediate setting in order to see himself
within the larger framework of society. This task is made
difficult, and almost impossible, in a society which is in a
constant state of change and transition. The options that are
open to students were presented by Frymier (1970) when he de-
scribed the five possible avenues. These options are as follows:

1. When a person (or persons) feels oppressed, denied,
or restrained, he can request a change from "the
powers that be." He can complain and thus attempt to
persuade them to bring about change.

2. If this fails, he can "go-over-the-head" of that indi-
vidual or group who is oppressing him and try to con-
vince them.

3. He can give in and knuck inder.

4. He can get out and leave th:_ situation entirely.

5. He can physically revolt.

He sees the basic issue as the governance of the system and
suggests that the system must be changed with youthful parti-
cipation.

In a look at the student himself, some writers believe
that the youngster with unusual talent or intellectual gifts
has multiple opportunities, but for others the doors are closed
and the search for self seems to be hemmed in at every point
by a multitude of requirements and demands to conform. There-
fore, they forr ,. a society of their own wherein the emphasis 4.s
on the needs of adolescence rather than the needs of adults.
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According to the report of the Committee on Adolescence
of the Group for the Advancement of Psychiatry in School
Management (November, 1968), a sense of permanency is
lacking. The time sense is distorted, and most youth
have a strong sense of immediacy.

The extent of student activism has been documented
by the U. S. House of Representatives in the Congressional
Record (February 23, 1970). In a survey of all of the
high schools in the United States (Approximately half of
the high schools responded) 18 percent of all high schools
reported student dissent. In city public schools with
s.gnificant increase in ethric enrollments in the last
five years, every high schoc had student protest. In a
study by Trump and Hunt (1969) 67 percent of all city schools
surveyed were experiencing some protest, and 53 percent of
all rural schools. They also studied the issues and cate-
gorized them as protests on school regulations, race re-
lations, other social and political problems, the instruc-
tional program, faculty affairs, and the need for better
communications. In the study by the U. S. House of Represent-
atives the issues were categorized as follows: curriculum
policies, dress codes, student political organizations,
general disciplinary rules, teacher and principal problems,
school services and faciiities, outside speakers, racial
issues (percentage of teachers from minority groups, ethnic
studies programs) , and issues not relating to school or
education itself. The National School Public Relations
Association in a document, High School Student Unrest (1969),
described the issues as race, dress, attitudes, closed system,
lack of prevention, lack of communication, thou shalt nots,
dress codes, smoking, drugs, underground newspapers, student
desire for participation, irrevelant curriculum, and black
studies. Melancon (1969) described the major issues as
pregnancy, discipline, teacher behavior and performance,
lunch time, and student activities.

The study by the U. S. House of Representatives
(1970) described the five major tactics of student protest:
boycott, strike, riot, sit-in, and underground newspapers.
A study also documented the participation of nonstudents in

the protest movement. The Bureau of Education and Research
Service at the University of Oregon in a publication en-
titled Activism in Secondary Schools (1969) reported the
causes of student unrest in three broad categories: socie-
tal, school, and personal. Throughout the literature on
protest the continuing themes of relevancy and participation
showed in almost every article. Gifford (1969) described
the setting in terms of five societal conditions and then
discusses the results of these societal conditions in the
creation of six problems that are faced by the students.
The students are then faced with the necessity of reacting
to these prob 2MS, and the authors described the alternative
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actions and the reactions that these actions then produced.
Erickson (1970) also define ki. adolescence as a middle of an
overdefined past and overdefined future and postulated that

a psychological moratorium period where youth can dramatize
and experiment with both infantile and adult behavior is
necessary. He stated, "The complexity of today's society
and the close interaction of pople tends to prevent this in
the traditional patterns." He v1wed student militancy or
violence as an outgrowth of student interaction with societal
conditions. In a report in Connecticut, Havighurst (1966)
described adolescence as a period of biological development
which is the same for all races. He also documented the need
for a moratorium period and he described how the lack of this
and the changing societal situation provide the twin rilers
that feed student unrest. KIkla (1970) defined the student
rebell: )n as a protest in ,l, 2k and white. In this article
the characteristics of the white student activists and the
black student activists arc discussed along with their similar-

He then presented tTle demands of the students which
can be basically summarized as the need to meet the world in
the classroom and to have more voi^e in student affairs.

Carter (1967) dealt with -Lie legal responsibilities
in the public schools for dealin(_ with minority group members.
He discussed the :obiems of integration, resegregation and
segregation, doc 'nted it Lot c v with court cases, DLit
selected incident.::.. The close cc lation with pupil failure
and meeting the legal obligations minority groups was a
factor in student dissent. The U. S. House of Representatives
Study (1970) showed the following actions as the most common:
appointment of faculty student committees, meetings with
parents, meetings with minority groups, alteration of various
school rules, and approvement of student political organizations
or underground newspapers. In an article on handling student
protest, Spiegel (1968) tried to document some philosophical
concepts that underlie dealing with student protest. Basically
his comment was that actions speak louder than words, and poli-
cies need to reflect this. Six courses of action were suggested
by Glatthorn (1968): (1) constant dialogue between administra-
tion and students; (2) keep the hand off of student newspaper;
(3) beat the students tam the punch because most of their de-
marrls are legitimate; ;). negotiate but do not advocate; (5)

put student protest into the curriculum; and (6) go to the
bat for the st-idents .!:hen they are right.

Ackerly (1969, ail-1 Andes (1969) began by defining the

concept of due process for stildents. Ackerly then suggested
positions on some seven of ten issues which he felt would lessen
the student protest and would meet the problems before they
became cancerous or disruptive. He also included an analysis
of the landmark law cases. Andes (1969, pp. 109-10) described
the following nine steps which he felt would meet both the
legal and educational needs for dealing with students:
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1. Notice delivered to the student containing a
statement of specific charges and grounds w .ch,
if proved, would justify expulsion under duly
established regulations.

2. A reasonable opportunity to answer the charges
in writing.

3. A hearing which gives the impartial disc_plinary
body time to hear both sides in detail and allows
the student to produce his defense by witness or
written affidavits of witnesses.

4. The right to examine and cross-examine witnesses
against him.

5. Representation by "counsel" or other friend in
court.

6. Action to be taken only by authorized duly establish-
ed disciplinary body organized and operated by well
defined procedures.

7. A transcript or verbatim record, such as a tape
recording, of the hearing.

8. Results and findings of the hearing to be presented
in a report open to the -tudent's inspection.

9. The right of appeal to an authority higher than the
disciplinary body.

Moyers (1968) suggested constructive channels for
participation in a meaningful manner for the dissenters.
He felt that creative forms of dissent need to be developed.
This will usually require change on the part of the system
to make the experiences of students more neaningful, and
more relevant. In a recent issue of School Management
(November, 1968) the methods used by five school districts
for dealing with student unrest were described. These five
districts gave a pattern of success 1 failure. Eight
approaches for student participation .!re discussed in
detail in Nations Schoois (September, 1969): Curriculum
consultants, advisory groups, sanctioned critics, teachers,
community leaders, administration, teacher evaluation, and
free form learners. Ashbaugh (1969) described nine tested
approaches for coping with conflict situations: maintain
lines of communication, control influences and force attend-
ance, talk with student leaders, consider third party me-
diation, identify student demands, respond to student demands,
hear all viewpoints, decide on a course of action, and insti-
tutionalize student participation. Adams (1969) described
a conference of college administrators vuth public school
administrators in which five specific suggestions were made:
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(1) administrators and faculty members must agree on attitudes
and methods of meeting confrontation; (2) faculty should keep
in tcuch with individual students and through them with community
problems; (3) satisfy necessity for peer group relationships
by hiring young people from the community to work with students
in evaluating needs and putting demands into acceptable terms;
(4) recognize that the institution can anticipate demands and
make concessions, but that other demands will follow, be firm
but patient, drop rules that are meaningless; and (5) make
reasonable reforms and do not get hung-up on personal abuse
or crude language which is behavior calculated to anger -1.1e

administration. Tribble (1970) describes the use of trust as
a preventive measure.

Hart (1970) described some specific activities of pre-
vention which might assist in lessening the cancerous effect
of student violence. The main emphasis was on meaningful in-
volvement of students, and he suggested many constructive ways
of student involvement, especially in the area of curriculum.
Fantini and Weinstein (1967) describeC, the effect of the
affective area of student experiences on academic content and
academic learning in the public schools. They stressed that
in a curriculum affective dimensions should direct the cog-
nitive, and thus the two dimenrions are linked. In order to
be meaningful and relevant the curriculum content must be
germane to the student's k:lowledge of his own experience, and
his feelings should be used as a basis on which to teach sub-

ject matter.

The literature and research of student activism con-
tains many examples of incidents of student unrest, activism,
and disorder. This literature contains various suggestions on
how to deal with it but without any common conceptual frame-

work of analysis. As a result of this lack of conceptual
framework, a study was made of the policies of student control
in operating school districts.

Policies for Student Unrest
in Large School Systems

The staff for this project was unable to locate informa-
tion concerning policies for leadership involving student mili-
tancy. Therefore, a survey was made of 68 of the largest school

discticts in the United States.

The distric were asked: (1) if they had policies
on sLuden'L: unrest; k2) what led to their development; (3) how
they were developed; and (4) how they had worked if they had

been followed. A distinction was made between policies for
student discipline and policies on student unrest. The re-
sults of the survey will be reported in this section.

104

94



Thirty-four of the 68 districts reporting had
policies on student unre-t. Eleven additional districts
were in the process of developing policies on student unrest.
The remaining twenty-three districts did not have and were
not planning to develop such policies. Returns from most
of these latter distri.cts expressed the view that student
unrest "could not happen to them."

Sixty-seven percent of the districts with policies
developed them after a student unrest situation developed in
their district. Several superintendents commented that other
districts should not make the same mistake and should have
well developed procedures prior to the development of con-
flict. The second major reason for developing such policies
was student unrest in an adjoining district.

The superintendent of a large metropolitan district
wrote that the major weakness of the policies was lack of
communication between teachers, parents, and students. This
was understandable in his district as only central office
personnel and principals participated in developing the
policies. The major groups who participated in the develop-
ment of policies on student unrest were: board of education,
central administration, principals, teachers, guidance
personnel, students, parents, and local police.

The districts that have had student problems developed
their p,Jlicies earlier than the districts that had not experi-
enced such conflicts. Many of the policies were developed by

those in the administrative structure of the school district.
This resultd in lack of understanding on the part of teach-

ers, guidance personnel, students, parents, and local police.
These are the groups who have the most intimate contact with
protesting and disruptive students. The districts that had
developed their policies most recently had increased the
participation of all of these groups except parents and had
decreased the participation of boards of education in the

development stage. The boards of education acted upon r,lcom-
mended policies and made them official district policy.

Those districts which reported having administrative
policies governing student conflict were asked to send copies
to the research staff for the project. These policies were
analyzed. The purpose of this section is to present a
discussion of the kinds of policy statements submitted.

The policies were very divergent and only one item

was found in every policy (procedure for immediate sus-
pension of disruptive students). Some policies consisted
of a simple paragraph stating that the district would not
tolerate disruptive acts. Others were compiled into a
small booklet. Their distribution ranged from "confidential,
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central office use only" to distri5ttion to teacher, press,
civic groups, and in two cases to student government. The
greater the distribstiol:, the less tht2 lack of communication
was cited as a weakness of the policie3. The. more extensive
policies were claimed by their developers to be more effective
in giving better guidance to the school administr&cor.

The content of the policies was divided :nto these
time periods: (1) components for action prior to student
'Inrest, (2) components tor action during student unrest,
and (3) components for action after student unrest.

The components of po3ici.es of the school districts
concerning action which should be taken prior te student
unrest are given below. The numbers in parenthesis to the
left of each item indicate the percent of the policy state-
ments which included that item.

(52.2) 1. Policies on student unrest integrated in total
student policies.

(56.5) 2. A philosophical background on student unrest.

(56.5) 3. Procedures for pr-vention of student unrest.

(65.2) 4. Procedures for de.veloping individual school
policies.

(52.2) 5. Compilation of state laws and policies on
student unrest.

Many of the districts (52.2 percent) integrated board
policies with the regular student policy !landbooks. Other
areas covered were philosophic background, suggestions for
preventing unrest, development of school policies, and laws
relating to student behavior. Some of the policy statements
emphasized prevention of conflict.

Of some interest was the tendency in policy statements
to view student unrest as internal to the school organization.
Yet, as presented earlier in this chapter, evidence was found
that school disruptions may be led by leadars in the community.
School districts might well emphasize that in this period of
confrontation politics schoolmen can no longer follow the myth
that the public schools are insulated from the political dy-
namics of the community. They pust provide leadership in the
community in order to be viewed as leaders in the school set-
ting. This point of view should be reflected in policy state-
ments concerning the prevention of student unrest.

The written policies contained much material relative
to administrative action during periods of student militancy.
The items found covered in this area are given below. The
numbers in parentheses indicate the percent of policy state-
ments covering each item.
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(47.8) 7. Procedures for school alert.

(39.1) 8. Procedures for police ale"t.

(86.9) 9. Procedures for central office coordinator.

(13.0) 10. Procedures for notification of adjacent
schools.

(86.9) 11. Fina:, authority for securing and working
with police.

(69.6) 12. Procedures for handling nonstudents.

(60.9) 13. Pocedures for handling nonparticipating
students.

(78.1) 14. Procedures for handling participating students.

(65.2) 15. Procedures for faculty, sta:f, and adminis-
trators.

(60.9) 16. Procedures for dealing with rross, radio and
TV personnel.

(60.9) 17. Provisions for written Zog.

(39.1) 18. Provisions for visual Zog (video tape or film).

(52.2) 19. rovisions for leader identification.

(21.7) 20. Procedures for securing centraZ office team.

(60.9) 21. Procedures for "closing campus."

(69.6) 22. Procedures for cZosing schooZ.

(100.0) 23. Procedures for immediate suspension of dis-
ruptive students.

(39.1) 24. Procedures for crrest of disruptive persons.

(8.7) 25. Automatic suspension of athZetic events.

(8.7) 26. Provisions for use of student ID cards.

(30.4) 27. Provisions for teZephone control.

(13.0) 28. Provisions for disruptive employees.

The advisability of alerting teachers, police,
central office, and adjacent schools when student unrest
seems imminent was stressed as one of the strong points by
most districts. Time to prepare is necessary and an early
alert may prevent the spread of the disruption. Provision
for immediate suspension of disruptive students was the
only component found in every policy. The second most
frequent component was the designation of the person (or

position) who had the final authority.to call for police

assistance.
Most of the policy statements provided procedures

for dealing with t1 r. many types of individuals who are
present in and around a school duri_,g an unrest situation.
Different procedures were needed for each group and care-
ful planning was necessary.
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ahis was especially true for uncertificated personnel.
Several of the policies had a seri,!s of "due process" steps
including stP.tements that were to be read. In two policy
statements the procedure called for the central office team
tu take over when they arrived, but in most policies they
were prsent to provide assistance to the principal.

The necessity for an accurate record of the disruptive
events w:.s recognized in t.cse policies. The use of a written
log and viaeo and film reco:d were the most frequent methods.
These records also ussist in leader identification. The
designation of one person to work with press, radio, and TV
personnel was cited by most districts that had experienced
some student unrest. Most emphasiz2d that the media rep-
resentatives had a right to accurate and consistent knowl-
edle. Several policies listed the procedure for appointment
of persons to this task alone.

The prevention of outsiders from entering the building
led most districts to spell out a procedure for c:reating a
"closed campus" where none could enter or leave except with
permission. Some districts included a i_rovision tc cut off
the use of all telephones (pay included) except the main
office phone which was under administration control. The
authority to close the schc:.,1 was carefully spelled out in
most policies. Procedures for closillg the school and in-
suring the safn departure of students and staff were also
listed in most policies. The use of stu.dent ID cards
appeared to be increasing especially in large urban second-
ary schools, although some districts questioned its effec-
tiveness. Several districts had a policy that automatically
cancelled all athletic events when a disruption o7;curred.

The corponents of policies on student unrest that
dealt with action following the unrest were:

(47.8) 29. Provisions for legal prosecution of disrupters.

(13.0) 30. Procedures for reopening of a school.

(60.9) 31. Notification of parents of suspended students.

(60.9) 32. Due process for suspended students.

(35.8) 33. Written record of the ntire incidelt.

(8.7) 34. Consideration of suggesti-mi; for chanc in
policies.

Several distri...ts suggested that they needed:

35. Procedures for public information to parents
and media after the incident.

The components of student unrest policies t at pro-
vided for guidance after an incident served two major func-
tions: (1) how to handle persons who participated in the
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incident and (2) how to resume the educational operations.
Most of these components were carefully written to ensure
the best protection for participants and administrators.

1

The mailed questionnaire and the review of policy
statements developed by school districts seemed to empha-
size the following guidelines:

Maximum participation of all groups that are affected
by an incident of student unrest. Their participation
in planning will enhance communication and effective-
ness of the final policy.

Separate policies developed at each school. The
disti.l.ct policies provide guidelines and the school
policies are the operational plan. Each school is
unique to some degree and has special needs and prob-
lems.

The development and utilization of a preventative
measure. Removal of those conditions which encourage
student conflict should be emphasized.

Continual revision of school and district policies
student unrest. Conditions are not constant and
policies need tc be revised to consider changes in
tactics or objectives.

Consistency and fairness in the implementation of
policies on student unrest will have an effect on
future incidents. When students and staff memburs
know in advance _lie outcomes of certain actions this
will affect their behavior. School administrators who
are consistent in their behavior seela to have experi-
enced fewer succeeding incidents.

Teacher Militancy and Teacher vs.
Administrator Conflict

Teacher militancy increased significantly during the
decade prior to the initiatior of this study. Collective
use of power by teachers has been especially characteristic
of large city school districts today. This has resulted
in increased teacher versus administration conflict. As
the intensity of teacher collective action has increased,
interest in organization theory has heightened.

There was much speculation about the inadequacy of
traditional models of organization as teacher militancy
increased and administrators experienced changing roles.

The historical background and causes of teacher
collective action were reviewed by Steffensen (1964), Nolte
(1965), Snow (1963), Cohodes (1966), Lieberman (1966, 1967)
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Moskow (1965a, 1965b, 1966) , and Blanke (1966) . Considerable
attention has been focused upon the rivalry between the
American Federation of Teachers (AFT) and the National Edu-
cation Association (NEA) as they contend for organizational
representation of teachers. Among those discussing this
rivalry were Lieberman (1960) , Betchkal (1964) , Elam (1964),
Carr (1964), Megel (1964a, 1964b), Moskow (1965a, 1965b),
Steet (1964), Steffensen (1964) , Perry (1965), and Wildman
and Perry (1966). The differences between the organizations
and their chief instrument for formalizing what Steffensen
(1964, p. 1) termed "school board-staff-superintendent"
relationships have also been extensively examined by several
of the authors mentioned above. The literature of the vari-
ous organizations also contains much of this information.
Both the AFT and the NEA have provided historical reviews of
their organizations and purposes in Organizing the Teaching
Profession (1955) and NEA: The First Hundred Years (1957),
respectively. Arguments pro and con for both organizations
have been offered by Steet (1964), Carr (1964), Megel (1964a,

1964b) , Evans (1963) , Elam (1964) , Selden (1966) , Rice (1961,
1965), Wyatt (1965), Thornberry (1965), and Epstein (1965).
Wisniewski (1970) called for educators to become leaders and
to make a commitment to change if they were to prevent the
extremes of teacher militancy. Vander Werf (1970) suggested
three responsibilities of professionalism: (1) preparation,
(2) criteria for admission to profession, and (3) elimination
of incompetence. He felt these would rr-duce the extremes of
militancy.

Research centering on the differences between member-
ship characteristics of each group has been done by Lowe (1965).
In perhaps the most extensive research effort on teacher col-
lective action, the staff for USOE Cooperative Research Proj-
ect 2444 (1963) (conducted by the Industrial Relations Center
of the University of Chicago) examined a number of factors
relating to the differences in modes of operations and formal
bargaining procedures of the AFT and the NEA and assessed
the impact of collective activities upon the administration
of local school districts. In addition, this project also
involved assessing the legal status of teachers involved in
collective bargaining and attempted to ascertain the impact
of traditional industrial labor law concepts and procedures
in the field of education. Legal reviews in relation to
teacher collective action and school board-staff-superin-
tendent relationships have also been reported by Moskow (1965a)
and Kite (1965). Meier (1966) examined control structures
in two school districts with specific emphasis upon their
association with teacher organizations.

Cohodes (1966) noted tha-t the procedures of the NEA
are drawing closer to those of the AFT. Moskow (1965b, p. 455)
stated that there was no significant difference between the
approaches of the NEA and the AFT (Epstein (1965) felt that
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there was little difference between collective bargaining,
an AFT instrument, and professional negotiation, and NEA
instrument. Several authors suggested that the two com-
peting groups should, or shall, be combined into a single
organization or that a separate organization will arise.
Blanke (1966) felt that examination of traditional labor
practices in relation to public education would be unfruit-
ful because public education differs institutionally from
private industry. Shils and Whittier (1968) did such a
comparison and discussed the premises underlying the AFT
and NEA position.

Epstein (1965, p. 232) found that the major demands
made by teachers' organizations included salary improvement,
fringe benefits, elimination of nonprofessional duties, re-
duction of class size, grievance procedures, freedom from
administrative pressure, and miscellaneous demands. Sub-
stantial agreement was voiced by Wildman and Perry (1966,
pp. 249-50) who reporte eight sources of conflict among
teacher groups and sch:.:c1 organizations. These writers
specifically listed o-verall support levels, allocation of
funds, di5tributio 7. of salary dollars, class size, senior-
ity, teacher transt,2rs, teacher assignments, and working
conditions as areas of interest. Steffenser (1964) reported
similar demands, and the numerous reports of specific action
from various sources would tend to confirm them. Epstein
(1965), Selden (1966), reports of demands made in Detroit
(1965), New York (Rice, 1965) , and Michigan suburbs (1965)
indicated that an increased voice in policy decisions was
demanded by teachers.

Such demands and the manner in which they are made
are not viewed without apprehension by some educators. A
recent unsigned article in SchooZ Management reviewed fears
created hy negotiation with teachers, including suggestions
that snch action might threaten the authority of the school
board, threaten the administrative authority within the
schools, destroy or shake unity of purpose and effort, and
confuse the role of the superintendent.

Brown (1966) expressed the traditional view that
collective bargaining was built upon fear rather than
leadership esteem. Rice (1965) wrote that spokesmen for
militant teachers' organizations tend to overlook the
long-term resentment of the public. Wildman and Perry
(1966, p. 251) issued a cautious warning against acceptance
of the adversary concept of collective bargaining as found
in industry.

A repo.:t in the Michigan Education Journal (1965)
also suggested that professional negotiations may have
hurt public relations, but actually improved staff-superin-
tendent relations without noticeably affecting the school
board. Riche (1965, p. 41) expressed concern that collective
action may give teachers' organizations power to force
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aQui.un wuuJJA
nation of edur:ational support. The insistance of teachers'
organizations that their representatives be included in
determining salaries produce changes in the role of the super-
intendent and in organization procedures.

Attention in the literature has been turned directly
to the role of the superintendent and teacher collective
action. Dykes (1965) noted that the rise of teacher militancy
placed the superintendent in a difficult position insofar as
membership in the teaching profession is concerned. Wilson
(1965) contended that personnel management is a major problem
al.d that the superintendent is being forced into a new role
by collective negotip';ons. He also raised the question of
who will assume the functions which the superintendent
once held. Garber (1) stated that the superintendent
cannot enter into conflict with teachers concerning salaries
and continue to be recognized as their leader in other areas.
Perry (1965) noted that the superintendent's role appears to
be the key variable in negotiation structures. He felt that
superintendents must modify this role. Corwin (1965) stated
that the prospect of growing conflict among professionals
within school systems is likely to transform traditional
leadership functions of school administration. Engleman
(1966, p. 35) wrote that the superintendent's position is
virtually untenable in some 3ituations. Unruh (1965) in
calling for analysis of the structure of professional organ-
ization and the organization of school administration,
stated that the superintendent may holi a very critical
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position but that the principal occupies the most
vulnerable position in the conflict between teachers and
the board. Thus it appears that the superintendent's
role may be undergoing revision along with changes in the
roles of other school administrators. Perhaps the super-
intendent should not attempt to act as the negotiator
for t'ke board, but rather serve, as Perry (1965) suggested,
as the negotiation controller or coordinator.

Three possible roles of the superintendent in
negotiation are described by Allen (1966). He stated that,
when the superintBndent represents management, his role
as an educatic:-A. leader is jeopardized. The attitudes
of four groups tJEA, AFT, AASA, NSBA) of professional
educators were compared, respecting the role of the super-
intendent in negotiations by Shils and Whittier (1968).
They described several unresolved aspects of the superin-
tendent's rcle. Urich (1968) investigated the amount of
agreement of professional educators on the superintendent's
role and developed significant factors for urban and rural
districts.

Commenting on the methods of operation of the
superintendent and teacher collective action, Corwin (1965)

wrote that the use of benevolent methods in working with
teachers will not necessarily change teachers' relations
with administrators unless supplemented with structural
changes. Perry (1965) contended that a basic change in
the organizational change is essential. Corwin (1965)
suggested that militant professionalism is aimed at
reducing the control over education traditionally held by
school administrators and the lay publIc.

An additional factor considered in tY3 literature
as related to teacher collective action was die bureaucra-
cy of the school system. Palardy (1970) cced the need
for structural changes due to the growing militancy of
teachers and administrators. The bureauratic resistance
to change was described by Sexton (1966) along with the
role of conservatives in school budgets. AcJording to
Solomon (1961) organizations attempting to provide goods
or services efficiently are typically organized along
hierarchial lines. Many authorities see the continued
bureaucratization of educational activities. Epstein
(1965) saw a rise in complicated grievance procedures.
He felt that the cumbersome grievance machinery would
complicate dismissal of incompetent persons. This is also
described by Dubel (1969) , Gisriel (1967), Kleinmann (1968),
and Ream and Walker (1967). Levine (1967) prepared a
description of a big city school dirtrict which would
include the grievance function.

Scott (1963) has suggested three phases in the
development of organizational theory. The first of these
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he called classical doctrine which is based on the four
elements, division of labor, scalar and functional proc-
esses, structure, and span of control. Classical doctrine
in America was an outgrowth of the work of Frederick W.
Taylor (1947). The second phase of organization theory,
neoclassical doctrine, accepts the basis of classical doc-
trine but also takes into account the effects of individual
behavior and the workings of the informal organization.
Modern organization theory denies neither the elements of
classical nor neoclassical doctrine but insists upon viewing
the organization as a system. This viewpoint assumes inter-
action of a galaxy of mutually dependent variables that
simultaneously affect the organization.

In discussing the nature of a rationally orgaLized
social structure, Merton (1957) stated that in such an
organization all activity, jdeally, is functionally related
to the purpose of the organization. The organization is
characterized by clearly defined roles, regulations that
are impersonal in nature, and strict control through au-
thority that resides in positions rather than in the whims
of the individuals holding the positions.

Weber (1947) suggested that bureaucracy is charac-
terized by division of work along lines of spPoilization,
office hierarchy, general rules, formalistic impersonality,
and a tenure system for personnel. Merton (1957) suggested
that the chief merit of bureaucracy is its technical effi-
ciency. He further suggested, along with Gouldner (1954),
Selznick (1949), and Anderson (1966), that not all conse-
quences of bureaucracy are anticipated by its architects nor
are they all desirable. Anderson wrote that the dysfunc-
tional consequences of bureaucratic rules are goal dis-
placement, role distortion, reinforcement of apathy, legalism,
impersonal relations with the public, avoidance of responsi-
bility, and formation of informal groups. Getzels (1963)
has attempted to explain some organizational dysfunctions
in terms of a social systems model emphasizing the two
dimensions, organizational needs and individual needs.

Eizenstadt (1959) wrote that there is a strong
emphasis by the bureaucracy on the extension of its pow-?.rs
beyond its initial purpose. Such a concept of extended
bureaucratization has been supported by studies by Page
(1952) who discovered that churches are characterized by
bureaucracy and by Lipset, Traw, and Coleman (1956) who
discovered bureaucracy existing in unions. Janowitz (1951)
concluded that the career military man is the "ideal" bureau-
crat. Berger (1957) wrote about the prevalence of modern
bureaucracy in non-Western cultures. Crozier (1964) viewed
bureaucracy as a variable in different societies and dis-
cussed the French model of bureaucracy, the Russian model
of bureaucracy, and the American model of bureaucracy. Blau
(1962) has suggested a relationship between size and extent
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of bureaucratization. Gouldner (1954), on the otnar hand,
has stated that size may be important only b?.cause it
generates other social forces which, in turn, generate
bureaucratic patterns. Barnard (1938) has suggested that
it is impossible to create a large organization except by
combining small organizations. He further suggested that
organizational units be kept small to facilitate communi-
cation.

Thompson (1961) has called for a collegial
organizational structure. Argyris (1962) and Etzioni
(1961) have further supported this idea by discussing the
effects of the organization on the individual. DeSpelder
(1967) suggested better means for participation by the
worker and an enlargement of the scope of his job in the
modern organization because workers are becoming better
educated. Taylor's (1947) concept of man as a machine
that can be economically motivated by purely economic
rewards is questionable when viewed in terms of the above
references. Man is, instead, an actor in a social system.
Homans (1950) suggested that he is constantly interacting
with those about him in terms of the social system.

Innovation and/or change is currently a popular
topic in educational literature. Miles (1964) emphasized
the importance of system inputs as factors producing
organizational change. Lippitt, Watson, and Westley (1958)
stated that willingness to change is essential in order
to meet future problems. Bennis, Benne, and Chin (1961)
reviewed several concepts concerning change with consider-
able emphasis upon systems theory. Trumbo (1961) felt
that organizational change is related to the capacity of
the organization to adjust to change. Little research
attention has been directed to the association of teacher
collective action and innovation. There is a tacit personal
agreement among school administrators and some writers such
as Miles (1964) and Lippitt (1965) that teachers are not
really anpropriate innovators. Yet, as noted earlier,
teachers are demanding more and more voice in policy deter-
mination on matters affecting the need dispositions of

teachers. Their demands are being felt. Consequently,
their part in the change and/or innovative processes
should be examined.

In recent years teachers have been involved in
conflicts with the community. The Ocean Hill-Brownsville
school in New York City has been studied by Ward (1969),
Dentler (1969), Wasserman (1969), Usdan (1969), and Mayer

(1969). The concept of community participation in edu-
cation with teachers in a cooperative effort was presented
by Firester (1970) and McDougal (1970). As indicated
earlier in this discussion educators w311 probably expe-
rience power struggles in which numerous political forces
in the community and the state will be involved.
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Student attitudes toward teacher activism was de-
scribed by Blendinger (1970) and the students were less than
favorable. This teacher-student gap was explored along with
avenues for improving relations by Kafka (1970) and Fish
(1969). Brockmann (1965) felt that the "vast majority" of
teachers are friendly and sympathetic to school boards and
administrators alike. Lowe (1965) on the other hand, re-
ported that his research showed only seven percent of all
teachers in his survey thought that their school board was
trying to help them.

The Ostrander Study (1969) used as an independent
variable selected personal characteristics such as age, race,
years experience in present system, years teaching, source
of income, number of dependents, degree held, sex, marital
status, and present teaching level. These independent
variables were tested one at a time to determine if they
might be significantly related to the attitudes scale
variable involving teachers' sympathy with collective action,
teachers' expectations regarding local teacher organiza-
tional goals, teachers' perceptions of fairness in treat-
ment by others, and teachers' sympathy with the use of
sanctions. Ostrander (1969, pp. 88-89) found that Negro
respondents were more sympathetic with militancy and re-
ported less job satisfaction than whit,2 teachers. Teachers
who depended upon teaching as the only source of income
were more sympathetic toward collective negotiations than
persons who had outside sourcss of income. In addition, the
Likert analysis by Ostrander was co:m.posed of summated scores
which were said to reflect teche' feelings of collective
assertion discriminated ,on degree held (Those with
master's degrees had higher buro.-7,Jtd scores than those with
bachelor's.) and t,,:ers had lower summated
scores than hit. 3igaificart differences were not found
between eachers' selec'ted chexacteristics such as age, race,
years experience in th stem, years of teaching experience,
number of dependents fwc income tax purposes, highest degree,
sex, marital status, and teaching level based on the five
attitudss indicated excpt as noted in the above paragraph.

Sullins (1.960 in an investigation of the -relation-
ship between selected personal characteristics aneL attitudes
of secondary school teachers and their support of collective
militant action, cited several findings. Those teachars
who were most militant were male, had children in school,
came from a labor background, attended liberal arts colleges,
and had a major or minor in fields other than in English,
journalism, or a language. Teachers who were female, did
not have children in school, came from rural backgrounds,
and majored or minored in English, journalism, or a language'
tended not to be strong supporters of teacher militancy. No
significant differences were found between teachers' support
or non-support of militancy on the basis of age, number of
children in school, marital status, size of town where they
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spent their youth, degree held, subject taught, partici-
pation in extracurricular activities at the school, and
participation in community organizations. In addition,
blacK teachers seemed more inclined to support militancy
than white teachers but statistical comparisons were not
possible.

The Relationship of Teacher Attitudes and Personal
Characteristics to Militancy

Members of the research staff for this project were
interested in discovering whether certain attitudes and
personal characteristics of teachers, were related to mili-
tancy. This study, which was also reported by Warren (1970),
is discussed in this section of the report. The instrument
developed by Ostrander (1968) wa& used. The study was
designed to obtain data and analyses relative to the fol-
lowing questions.

1. Base6. on factor analysis, what Likert-type
attitude scales result from a reevaluation of
the instrument developed by Ostrander (1968)?

2. How do the Likert scales developed by factor
analysis compare with Ostrander's scalogram
scales?

3. Can the Likert-type attitude scales developed
from the Ostrander instrument be used to discrim-
inate between teachers who identify themselves
as militaAt or non-militant in a militant school
system?

4. Can the Likert-type attitude scales developed
from the Ostrander instrument be used to select
groups of potential militants and potential
non-militants in a militant and non-militant
school system?

5. Are any of the selected personal characteristics
used in the study useful as possible discrimi-
nators between potential militants and potential
non-militants?

Procedures

The study was conducted using participants from two
large urban school systems. One of the systems selected
was classed as a mi7itant system. A teacher strike had
occurred in this district. The other school system was
classed as a nori-militant system-there had not been a strike
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or walkout in the district. A regular interval sampling
technique was used to select participants from the two
districts. The sample contained 492 participants from
the militant system and 496 from the non-militant system.

The basic instrument used was developed by Ostrander
(1968) using scalogram analysis. The items used are shown
in Appendix F. The instrument was printed and mailed to
the participants. The initial mailing was followed by two
reminders. The mailing produced 225 usable responses from
the militant system and 214 from the non-militant system.
In terms of percentages, 47 percent of the teachers re-
sponded.

The statistical procedures used in analyzing the
data were factor analysis, discriminate analysis, and the
Chi squar statistic. Factor analysis was used to develop
Likert-t ,e attitude scales from the instrument. Dsicrimi-
nant analysis was used to determine the ability of the scales
to discriminate between militants and non-militants. The
selection of potential militants and potential non-militants
was also accomplished through use of discriminant analysis.
The Chi square statistic was used to test possible use of
the personal characteristics of teachers to discriminate
between potential militants and potential non-militants in
future studies.

Findings ScaZe DeveZopment

The first two questions involved scale development.
The factor analysis produced four Likert attitude scales.
The first scale included Ostrander instrument items 14, 21,
24, 25, 29, 32, 34, 36, 39, 42, 46, 48, 49, 50, 51, 55, 57,
60 and 62 (see Appendix F). The second scale contained
items 17, 22, 27, 30, 31, 35, 40, 44, and 52. The third
scale contained items 11, 31, 32, 33, 37, 44, 47, 48, 58,
59, ald 61 (see Appendix F). The fourth scale contained
13, 15, 16, 20, 21, 23, 26, 28, 36, 38, 41, 45, 56, and 63.

When compared with the scalogram scales developed
by Ostrander, the first Likert scale was found to have a
strong resemblance to the Ostrander scale entitled "goals"
using item content as a criterion. Using this same cri-
terion, the second Likert scale resembled the Ostrander
scale "fairness," the third resembled the Ostrander scale
"collective action," and the fourth resembled the Ostrander
scale "satisfaction." The factor analysis produced no
Likert-type scale comparable to the Ostrander scale
"sanctions." Based on the similarity between scales and
inspection of items, three Likert-type scales retained the
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names used for the Ostrander scales. The first scale was
entitled the goals scale, the third was called the col-
lective action scale, and the fourth the satisfaction scale.
Although there was a similarity between the second Likert
scale and the scalogram scale entitled "fairness," the
enlarged content of the Likert-type scale resulted in using
the term "working conditions scale."

Discriminat.:ng Ability of the Scales

Questions three and four dealt respectively with the
use of the fc.,Ir Likert-type attitude scales to discriminate
between militants and non-militants. The four Likert-type
attitude scales were used successfully to discriminate
between militant and non-militant teachers in the militant
system. The scales in order of thejr ability to discrimi-
nate, were the collective action scale, the goals scale,
the woiking conditions scale, and the satisfaction scale.
Their respective discriminant function coefficients were
-0.00132 for the collective action scale, 0.00042 for the
goals scale, -0.00027 for the working conditions scale, and
-0.00018 for the satisfaction scale.

The discriminant function coefficients are the
weights that when applied to the Likert-type attitude
scales will best discriminate between the two groups. To
determine to which group a particular teacher belonged,
each of the attitude scale scores for that teacher was
multiplied by its respective discriminant function coef-
ficient to obtain a single criterion value. The teacher
was then assigned to a group depending on whether the
criterion value was above or below the discriminant function
cut off value.

The selection of potential militants and potential
non-militants from both systems was successful. Of the
225 respondents in the militant system, 140 were classified
as potentially non-militant and 85 as potentially militant.
Of the 214 respondents in the non-militant system 69 were
classified as potentially militant and 145 as potentially
non-militant.

Potential Militancy and Potential Non-Mititancy

The final question identified was to test the
personal characteristics items to determine their possible
use as discriminators between potential militants and non-
militants. The Chi square statistic was used to test the
significance of age, years of teaching experience, years
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in present system, sex, marital status, degree 11,_31d, number
of dependents, teaching level, and income. At the .05 level
only sex was found to be potentially useful as a discriminator
between potential militants and potential non-militants.
Males were found to be nore militant than females.

ConcZusions

This study was an expioratory field study. No claims
for internal or external validity were made. Specifically,
due to the nature of the design them- was no attempt at
variable control. Further, and more important, when con-
sidering generalizing the findings, it should be remembered
that the percenzage of returns was low and that the critical
sample came from only two school systems. Consequently, no
generalizable conclusions are offered. However, some
hypotheses for further testing seem de'ensible. These are
stated below.

1. The Ostrander instrument can be used to develop
four valid and reliable Likert-type attitude
scales measu-ing teachers' attitude toward
teachers' organizational goals, teachers' atti-
tudes toward job satisfaction, teachers' atti-
tudes toward use of L.J11ective action, and
teachers' atz_itudes toward working conditions.

2. The Likert-type attitude scales entitled the
goals scale, the satisfacYLon scale, the
collective action scale, and the working
conditions scale can be used to discriminate
between militant and non-militant teachers.

3. The Likert-type attitude scales entitled the
goals scale, the satisfaction scale, the
collective action scale, and the working
conditions scale can be used to classify teachers
as potentially militant or potentially non-
militant.

4. The Likert scale entitled the collective action
scale is the better discriminator between
militants and non-militants.

5. The variable sex can be used to discriminate
between militant and non-militant teachers.

6. The variables age, yez,.s of teaching experience,
years in the present system, marital status,
degree held, number of dependents, teaching
level, and income source can not be used to
discriminate betvieEn militants and non-militants.



ImpHcations

One of the original justifications for the study
was that the results might prove to be immediately
applicable to decision makers in school systems and to
teacher organizations. Because of the problem associated
with validity, this goal was not attained by the study.
To take the developed scales and use them to predict
individual teacher's responses to militancy would be very
questionable and quite probalily dangerous if decisions
were to be based on the results of the instrument. Injustices
would be perpetrated against individual teachers were the
instrument to be used to aid in selecting potential mili-
tant or potential non-militant teachers on an individual
basis.

The same thing is probably true if data were treated

as group data. Use of the instrument to predict the
percentage of participation in a militant activity of the
nature of a walkout or strike could not be done with any
degree of certainty. The study might serve as a dis-
crimination between militants and non-militants in another
school system or it might not. Until further work is done,
the study primarily has implications for the researcher.

A second justification for the study and its primary
one was that the study might result in hypotheses for
additional study of militancy. These hypotheses were stated
in the previous section.

Implicit in the study is the general hypothesis
that attitude scales may be used to discriminate between
potentially militant and potentially non-militant teachers.
This seemed to be supported. The four attitude scales
developed were used successfully to discriminate between
militants and non-militants and for the selection of
potential militants and potential non-militants. However,
a number of problems were uncovered that require additional
research before the assignment of teachers to either a
?otential militant or a potential non-militant group can be

made with any degree of predictable validity.

One of the first things that needs to be done is to
refine and enlarge the item content of the scales. The

use of the .3500 figure as sufficient for identifying an
item with - scale could be raised, and new items could be

developed for each scale. This difficulty was reflected
in the low values found for the reliability coefficients.
The problem was quite serious for the satisfaction scale
with its coefficient of .5475,

A second problem that needs additional work is the
establishment of a two-group discriminant function value
that can be used to divide the participant into the
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potential militant or potential non-militant group. The
value used in this study was developed using only one
militant school system. A random sample from a large
number of systems would be much more useful in developing
a figure for dividing respondents into the two classi-
fications. Using the larger sample, all that would be
required would be repetition of the discriminant analysis
for two groups and the stepwise discriminant analysis.

A third justification of the study was that it
might contribute to the discussion about the relationship
between attitudes and behavior. The investigation when
completed did not make a direct contribution to this
question for a number of reasons. First of all, the design
was a post hoc design in the sense that it observed
attitudes after behavior rather than attitudes before
behavior. The failure to observe attitudes before behavior
and to test the behavior of individual participants to see
if they behaved as would have been expected from knowledge
of the given attitude meant that little could be said about
the predictive aspects of attitudes. Base line data on
attitudes would be a requisite for associating prediction
of behavior with knowledge of attituder.

Second, the study did not measure the attitL:des of
persons toward militancy in a direct manner. Instead, it
measured attitudes toward job satisfaction, teacher
organizations goals, use of collective action, and working
,7onditions and implied that these things were aspects of
nilitancy. Measuring secondary attitudes and associating
them with other attitudes is considerably different from
making a direct measure of the attitudes of teachers
toward militancy.

The connection between the four secondary attitudes
and the primary attitude, militancy, was even more tenuous
when it was noted that knowledge of a teacher's attitude
toward job satisfaction, working conditions, and teacher
organizational goals could not be uirectly associated with
behavior. How, for example, would a teacher behave if he
were dissatisfied with his job or working conditions?
Would he be militant? It seemed that there were too many
behavioral alternatives other than militancy open to a
teacher in these cases. The goals scale, job satisfaction
scale, and working conditions scale, indeed, proved less
discriminating than the collective action scale. The
collective action scale was the best discriminator and it
seemed likely that at least part of the reason for its
being the best discriminator was that it was a variable
that implied action. That is, a person with a favorable
attitude toward use of collective action would logically
be expected to participate in collective action if he
agreed with its purposes.



The implication of t.le above discuss4on is that
variables which measure attitudes toward acLion objects
are better than variables that are not associated with
action in studying militancy. That is, militancy requires
a commitment to action. This commitment to action rather
than knowledge of feeling or conditions is important.
Future studies should be oriented toward finding action
variables rather than variables reflecting conditions.

Chapter Summary and Implications

Some of the most interesting data presented in this
chapter were found in the studies of confrontations
experienced in five selected urban school systems. These
data demonstrated that, in most instances, groups in
opposition to the school administration forced modifications
in the existing administrative organizations. In many
instances the participants in the conflicts thought that
elements of the existing administrative organization were
major causes of the confrontations. In a majority of the
conflicts the school administrators perceived that they
were hindered in achieving their goals, whereas those
leaders opposing the administration reported success in
goal achievement in a large majority of the conflicts.

These findings suggest the need to develop an
organization for city school systems that is more flexible
and responsive to community leaders, parents, students,
and other citizens. The new system should be flxible
and, above all, provide for effective participat.Lon in the

development of goals. There was definite indication that
the goals espoused by administrators were often in conflict
with the goals of certain community leaders, teachers, and

students. The organization should provide for processes
to reduce the intensity of goal conflict among the many
groups interested in public education.

This is not to suggest, however, that confronta-
tions will be eliminated or, for that matter, should be

eliminated. The authors are suggesting that appropriate
organizational procedures will reduce the intensity of
conflict and may indeed reduce the number of conflicts

experienced.

In the traditional bureaucratic structure the
school officials have tended to respond to the existing
community condition_ rather than to actively influence
the development of L.onditions conducive to quality education.
III many instances pressures have been met by organizational
closedness as was demonstrated in the analysis presented
in this chapter. This usually results in defensiveness and
possibly increases the intensity of conflict. Thus, there
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is need for a shift away from the traditional menuality of
the separation of education from politics. The new men-
tality should espouse effective political leadership to
cooperate with other community leaders in developing school-
community conditions conducive to quality schools. In many
of the areas of the city, schoolmen should endeavor to ini-
tiate structures to facilitate positive interactions between
the schools and their clients.

Some attention was given in this chapter to student
unrest and teacher militancy. Schoolmen need to view these
developments as related to the development of pluralism in
other sectors of the society. As cities have grown in popu-
lation and in complexity, many of them have experienced the
development of pluralism. Teacher militancy and the demands
for collective negotiations are forcing a pluralism in the
educational profession which has not previously existed. The
literature clearly reveals that this will change the leader-
shit) role of schocl superintendents and cause school princi-
pals of many districts to seek new bases for survival as
leaders.

Student militancy is not unrelated to militancy
exhibited by community groups and teachers. To a certain
extent one . ight view students as emulating the processes
used by adults. To a certain extent "civil disobedience"
has been temporarily sanctioned by the society. Consequently,
disruptive confrontation has been legitimized or, at least,
tolerated as a means to achieve goals.
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CHAPTER IV

MODELS OF LARGE SCHOOL SYSTEM ORGANIZATION

The purpose of this chapter is to introduce and
discuss a framework for conceptualizing models of school
district organization and to discuss those administrative
models commonly used in the United StaLes at this time. The
organizational patterns of 82 of the largest school districts
in the nation will be described in brief. This description
will form a background for a presentation and discussion of
two centralized models and two decentralized administrative
models which were in use at thi:-J wriL.ing. This is followed
by a discussion of two proposed decentralized models.

The models for administrative organization of school
districts which are presented in th_:,s -thapter and in Chapter
V were a result of the procedures explained in Chapter I.
The process started with a review of the literature and
description of how urban school districts were organized.
Numerous seminars were conducted with the superintendents of
some of the largest school districts in the nation. I ;cus-
sions were held with outstanding social scientists. These
activities were followed by in-depth studies in selected
large urban school districts.

Through these activities the research staff projected
as many alternative new and existing organizational models
as possible. Most of one year was devoted to conceptually
field testing these models. About 562 persons were involved
in this process. Included in the process were administrators
of urban school systems, university professors, graduate stu-
dents, school board members, and other citizens. Through the
conceptual field testing process some proposed models were
abandoned, others revised, and new models added. The result,
therefore, was a description of those models judged by the
persons participating in the process as the most feasible
models for consideration.

Schematic Presentation of OrganizationaZ Models

A schematic presentation of the bureaucratic models
discussed in this chapter and in Chapter V is presented in
Figure 4-1. The exceptions to this would be the pluralistic
models presented in Chapter V. Figure 4-1 describes the four
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Direct Control

Figure 4-1. Type and control of bureaucratic models for

school organization.
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basic patterns of urban school organization: independent
districts, centralized districts, functional operations dis-
tricts, and administrative decentralization districts. Fig-
ure 4-1 also shows the relationship between the models and
the type of control. The models at the top of Figure 4-1,
(decentralizai7ion) have greater representative control and
less direct community control, while the models at the bottom
of the figure (independent and decentralization) have a
greater potential for direct local participation and control.

The writers emphasize that the lines between the
models do not indicate that each model is clearly distinct
from the adjacent models. The difference between the models
is often a difference of size or definition rather than a
clear differentiation.

Beginning at the top of Figure 4-1 and proceeding
clockwise each model will be identified. The first proposed
model, which will be discussed in detail in Chapter V, is
the State Regional Educational Service Agency (RESA) model.
Since all state models for administering schools would tend
toward representative control, the two state models are
placed at the top of the circle. Continuing around the circle
the next model is the Metropolitan Educational Service Agency
(MESA) which is an alternative model discussed in Chapter V.
The Coordinated Community Resources Corporation (CCRC) model
is also an alternative to existing models and is also dis-
cussed in Chapter V.

The Instructional Services Decentralization model
was in use at this writing and will be discussed in a fol-
lowing section of this chapter. The Regional Decentralization
model is also discussed in this chapter and is being considered
by many urban school districts. The Feeder School Decentrali-
zation and Community Control models had been proposed but had
not been adopted when the research for this project was com-
pleted.

The very small rural, elementary, and secondary
school districts are shown at the lower left portion of the
circle. They were placed near the direct control point be-
cause of the opportunity for direct communication and the
lack of bureaucratic complexity. In the upper left portion
of the circle appear three models characterized by much
administrative centralization. These are the Unified City
or County, Unified City and County (metropolitan), and the
State I models.

The existing models of urban school organization and
administration include the Unified City or County, Unified
City and County, State I, Instructional Service Decentrali-
zation, and Regional Decentralization. Two of the experi-
mental types of decentralization often referred to in the
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literature are feeder schools (i.e., educational park) and
the Community Control model. There are additional alter-
natives based on the bureaucratic organizational pattern.
Three of these patterns have functional differentiation of
centralization and decentralization. That is, certain func-
tions by virtue of their nature can be operated more effec-
tively at a certain level of the organization, therefore,
they are placed at that level. These include the State RESA,
the Metropolitan Educational Service Agency, and the Coordi-
nated Community Resources Corporation.

Location, Size, and Organization
of Urban School Districtr

According to the data available when this study was
initiated, there were eighty-two school systems in the
United States which enrolled 50,000 or more pupils and which
were part of a standard statistical metropolitan area. All
eighty-two systems were surveyed and data were received from
all of them. The survey instrument is shown in Appendix D.
These school systems were categorized as to region and en-
rollment. The results of this categorization are seen in

Table 4-1. Forty-five percent (37) of the large school
systems in the nation were located in the South, rather than
in the Northeast and Far West where major population centers

are found. The large number of large s,hool systems in the
South is accounted for primarily by the type of school dis-
trict organization used.

TABLE 4-1

Size and Location of '_oan School Systems

Enrollment East South Midwest West Total

50,000- 75,000 2 21 10 10 43

75,000-100,000 3 5 2 5 15

100,000-200,000 1 9 5 2 17

200,000 and up 2 2 2 1 7

Total Pupil Enroll-
ment 8 37 19 18 82
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Each school system was asked to describe its
organization from among seven models. Three of these models
were centralization models and four were decentralization
models. Although the survey form listed seven possible
organizational patterns, only five were selected by the urban
school systems as their pattern of organization and adminis-
tration.

A possible confusion was introduced in preparing
the instrument for this survey. In the preparation of the
descriptions of models the model labeled as METRO should
have carried another name (see Appendix D) . The description
given for METRO was not consistent with the term as commonly
used in the field of public administration even though it is
used in verbal communication to describe the metropolitan
pattern of organization. The aim of the research staff was
to see how many large city districts had been consolidated
with suburban areas into a "metropolitan" school district
such (.,s the Metropolitan Public Schools Nashville--Davidson
County, Tennessee. Consequencly, in reading Table 4-2 the
only difference in the "Unified" and "METRO" type districts
is in the size. Those who answered METRO probably considered
their districts larger than the unified district description
indicated.

Table 4-2 indicates that most of the regions have
all four of the major patterns of organization. It also
indicates that most of the school systems were organized
under the unified patterns c' centralization. If the unified
and metropolitan district coiumns of Table 4-2 were consoli-
dated, they would account for about three-fourths of the
districts.

The data in Table 4-2 indicate a definite trend
toward decentralization. Nineteen of the districts had
decentralized. Another twenty-nine of the 82 districts were
planning for decentralization. Table 4-3 shows the organi-
zational pattern of large urban school systems by upil
enrollment.

Of major significance is the fact that the smaller
the system, the greater the tendency to be centralized, and
the larger the system the greater the tendency to be decentral-
ized. Forty of the forty-three school systems with between
fifty and seventy-five thousand pupils (enrollment) were
centralized. Six of the seven school systems in the Uniterl
States with 200,000 or more pupils had regional decentrali-
zation.
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TABLE 4-3

Organizational Pattern of Urban School
Systems by Pupil Enrollment

0 47

50,000-
75,000

75,000-
100,000

100,000-
200,000 20,00 Total

Unified 31 6 10 1 48

Metropolitan 9 4 1 0 14

State 0 0 1 0 1

Decentralized
Service 0 2 2 0 4

Decentralized
Region 3 3 3 6 15

Total 43 15 17 7 82

Planning Decen-
tralization 9 8 9 3 29
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Another crucial decision in regional decentralization
is whether the oper ting school district should have its own
boards, and, if so, whether the board would be policy setting
or advisory. Policy setting boards on the district level can
be expected to add an additional area of conflict; and ad-
visory boards may create greater conflict when their advice
is not sought or followed. The district superintendents will
need, whether they have boards or not, to find a means of



Administrative Centralization Models

The rationale for the four centralization models is
based on the following assumptions: (1) They will produce
an efficiency of size for the larger district, that is, a
consolidation of services and the accompanying economy of
scale of operation. (2) They will produce a better equali-
zation of the tax base. (3) They will produce greater
equalization of educational opportunity. (4) They will be
able to offer more educational programs in the larger district
as they have sufficient pupils to warrant t'e specialized
high cost educational opportunities. (5) They will more
effectively recognize the metropolitan area as the logical
area for organization, as it is not bound by the lines of
city government. In some of the models it may cross state
lines. (6) They will provide more effective leadership in
the expanding of educational facilities and the planning of
educational development.

Unified dodels

Unified school districts are of two basic types. The
term "unified district" as used in this report means geo-
graphical unification. In some studies the term "unified
djstrict" means that the district provides both elementary
ard secondary education. The city or county school district
represents one commonly used organizational arrangement. The
Unified City and County (metropolitan) is frequently found
among the large school districts of the nation. Many urban
school districts in the South are county unit districts and
encompass urban and rural areas. Both types of unified dis-
tricts have simil r organizational arrangements.. In this
section, the larger unified district will be discussed and
will include city, suburbs, and adjacent rural areas.

Much has been written about metropolitan government,
especially in the area of political science. One concept is
to produce a new relationship among various independent
governmental agencies for the consolidation of certain
services and for economy of operation.

Many of the large city school systems of the nation
are surrounded by numerous suburban school districts. Some
of them have districts within their boundaries. The finan-
cial ability of thrse districts varies considerably. For
example, one may possibly find districts serving the same
metropolitan area that have a variation of ten to twenty
times in per pupil assessed valuation. In the unified city-
county or "metropolitan" model, the existing school districts
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within a metropolitan area are organically combined into
one school system.

Organizational Chart and Brief Description;--The
organization of the unified city-county model is typical of
the large school systems within the nation. These districts
are organized along bureaucratic lines. Figure 4-2 provides
a simplified, illustrative chart for this organization. A
detailed chart for any one of these systems would, of course,
present a much greater detailed picture.

The Board of Education, elected by the citizens of
the metropolitan area,and serving a rotating term, select
the superintendent of schools, who is responsible for the
operation and administration of the school system. Assistant
superintendents are responsible for the functions assigned
to them. Principals may be responsible directly to the
superintendent or through the Assistant Superintendents for
Administration or Instruction. All assistant superintendents
have advisory and staff relationships with the principals,
though they do not have direct line authority.

The unified city-county model is highly centralized,
and bureaucratic, with a large central staff. The central
office develops a social system of its own. Bureaucratic
rules and procedures for control are usually developed at
the tr-. The size of the organization makes it difficult
for anyone to develop enough understanding of the total
processes to influence it. The high degree of specialization
required in the large organization further increases its
bureaucratic nature. The Assistant Superintendent for
Special Services is responsible for public information,
publicity, public affairs, overall program planning and
coordination, evaluation and research, data processing center,
and other related programs.

The Assistant Superintendent for 3usiness is often
responsible for the operation and maintenance of all school
plants and facilities, for pupil transportation, the main-
taining of equipment for transportation, for t1 adminis-
tration and processing of classified (non-certified) personnel,
for purchasing, and for all records related and for all
record processing.

The Assistant Superintendent for Personnel is
usually responsible for the processing, recruiting and
record keeping for all elementaly and secondary teacher
personnel, for in-service education for certified personnel,
for paraprofessional personnel, and for maintaining records
and rosters for substitutes and part-time professional
personnel.

The Assistant Superintendent for Instruction is
commonly responsible, with his staff, for the development and
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ongr operation and evaluation of 31ementary, secondary,
ad- pre-school, and special educational programs, for
s/ ising pupil personnl services programs, and for the
child study guidance programs.

Building princi,als may be res-)onsible directly to
the Superintendent or directly through the Assistant Superin-
tendent of Administration or Instructio.A. They bear the
responsibility for the organization and ad-linistration of the
educational programs conducted within the school center. The
principal may have a veto on instructional personnel assigned
to his school site, and may be responsible for their partici-
pation in in-service training and other educational opportu-
nities offered by the system. He also may have the power to
evaluate teachers and recommend them for tenure, promotion or
dismissal.

Finance.--In the financial area the unified city-
county model offers many distinct advantages. The tax base
is spread over the entire metropolitan area which results in
better ecualization of the tax base, and which should result
in the greater equalization of the educational opportunities
available to the students of the area. The increase in size
of the unified city-county system enables it to provide a
wider range of educational services and opportunities, as
well as greater depth within these educational opportunities.
The central core of the city with a large number of culturally
disadvantaged pupils and declining property value is no longer
penalized. If the advantages of the model are to be achieved,
the school board in the unified city-county model should be
fiscally independent, and should not be subject to budget
review or override by the local county or city government.

The State I Model

The United States Constitution does not mention
education, but the Tenth Amendment reserves to the states,
or to the people, all powers not specifically delegated to
the Federal Government. The power of each state to provide
and maintain a system of public schools is inherent in state
sovereignty. This is with the restriction that the exercise
of this power does not conflict with other sections of the
Federal Constitution, specifically those relating to the
establishment of religion or prohibiting the free exercise
thereof, equal protection under the law (the 14th amendment),
the abridgement of contracts, and similar matters.

As teacher associations and organizations have
become more militant, some school boards have found themselves
in the position of agreeing to contracts which they are not
financially able to carry out. The boards then have gone
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to their state legislatures requesting financial relief. As
the tendency for school boards to go to the legislature for
financial relief _Increases, legislators have begun to talk
about taking back that which they have delegated, and the
impetus for a state system of education increases even faster.
The state controlled model would require only a vote of the
legislature in most of the states.

Hawai is the only state in the nation which uses
the state mo( However, Hawaii has a very small population
in comparison with many states. Therefore, the initiation
of a state model for populous states would entail much more
complexity than exists in Hawaii.

Organizational Chart and Brief Description

For the purpose of describing how this model might
be adopted, the State of Florida was chosen as an illustra-
tive example. The figures, statistics, and maps illustrate
the implementation of the State I model within Florida.
This is not meant to imply that Florida is likely to be the
first state to follow Hawaii, but rather Florida was chosen
because the data were more readily available to the research
staff. An illustrative map for the state organization is
shown in Figure 4-3. An illustrative organizational chart
is shown in Figure 4-4.

A State Board of Education would be the chief policy
setting agency for education, with three sub-boards, each
responsible for a specific level of education, and all
appointed by the governor. These boards could also be elected.
The Board of Regents would be responsible for the university
system; and the Public School Board for the public school
system, and a Community College Board for the Community
Colleges.

The State Commissioner of Education, appointed by
the State Board of Education, would be responsible for the
planning, developing, implementing and evaluating the state
program of education at all levels, and would be the chief
educational leader of the state. The Superintendent of
Education for the public schools would be appointed by the
Public School Board with the recommendation of the Commis-
sioner. The state would be divided into sixteen districts
(see map No. 1) which would vary in pupil enrollment from
54,000 to 130,000. These districts would be selected on
the basis of pupil population, percentage of growth over the
past ten year period, distance from one end of the district
to the other, and similar factors.

The area educational district could have an
educational board elected by the region served by an appointed
superintendent and a staff. The superintendent and staff,
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Area Educational Districts

1. 123.1
2. 123.1
3. 105.6
4. 70.7
5. 87.0
6. 52.8
7. 130.0
8. 70.7
9. 79.2

10. 106.6
11. 81.0
12. 77.7
13. 54.0
14. 80.3
15. 84.1
16. 102.0

1967-1968 Pupil Enrollment
(thousands)

Figure 4-3. Map of Florida showing area districts in
State I model.
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including teachers and all employees, could either be
appointed by the district boards or they could be appointed
by the state agency. Australia is a good example of a state
model. In regions with 50,000 - 60,000 pupils the staff
could operate the schools directly. Where the area served
contains in excess of 60,000 - 75,000 pupils, the area
educational board and area superintendent may elect to
set-up regions within the area serving 30,000 - 50,000 pupils.
These regional superintendents would be appointed by the
area educational board upon the recommendation of the area
superintendent, and would be under the area educational board.
They may have regional advisory boards which would be appointed
by the area board and the regional superintendent.

The State Vocational-Technical Board would be
composed of nine mmbers. Three members of this board would
be appointed by each of the following: State Commissioner
of Education, Public School Board, and the State Community
College Board. This may enhance the articulation and coordi-
nation of vocational-technical education with the total
education program of the state.

Financing

All educational financing would be provided by the
state and federal government. Advantages for equalizing the
financial support for education are obvious. Opponents to
the model feel that it would tend to stifle local initiative
and interest in education.

Decentralized Models of Organization

Authorities are not in agreement as to the maximum
desirable size of a school system, but their recommendations
usually range from 30,000 pupils to 100,000 pupils. Data
from the survey of the eighty-two large school systems in thc
United States indicate that, when enrollment reaches some-
where between 50,000 and 75,000 pupils, the school officials
seek means for decentralization.

The administrative decentralization models are based
on the following rationale: (1) That the size of the
central bureaucracy located at the central ..)ffice should be
reduced. (2) That supervisory and staff personnel are more
responsive to needs when they are located in schools and are
more available when they are not in the central office.
(3) That size itself becomes a factor when a school system
enters the 50,000 to 75,000 pupil size. (4) That more
effective control and management mechanisms are operable
through sutmanagers being given some measures of autonomy.
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(5) That the needs of the local school or area should affect
the educational programs of that school or area. (6) That
increased communication is possible in an administrative
decentralized model. This increased communication will
increase the effectiveness of the educational program. At
least two options are open for allocating the district to
the regions. They are pie shaped and block shaped as indi-
cated in Figure 4-5.

(1) Pie Shaped (2) Block Shaped

Figure 4-5. Administrative decentralization patterns.

Each region in the pie shaped district extends from
the center of the city to the outer limits of the school
district, which encompasses an heterogeneous school popu-
lation and prevents one district of a given city from
becoming almost totally composed of culturally deprived
students, and another district being composed of middle
class students.

In the block pattern natural boundaries are used by
the school system to divide the school system into discrete
areas separated by these natural boundaries. This may give
the regions a more homogeneous population than the pie shaped
pattern.



Instructional Servi:ce Decentralization Model

The Instructional Service Decentralization model is
based on the philosophy that educational resource personnel,
staff personnel services, and other special services are
more functional when they are removed from the central
headquarters and are housed in a local school or regional
service center office.

The basic purpose of this model is to bring resource
personnel and materials closer in availability zo the class-
room teacher; to make the staff personnel more responsive
to local needs; and to reduce the size of the central staff.

The Instruction Service Decentralization model is
as highly centralized in control, administration, and in
operation as the unified model. The decentralization is at
the regional service centers and in the areas of instruction,
punil services, and other special services.

Organizational chart and brief description of formal
organiz^4;ior..--An illustrative organizational chart for the
Instructonal Service Decentralization model is shown in
Figure 4-6. The model has a board of education and superin-
tendent in a similar pattern with the unified school systems.
The basic dr:fference is that the large number of supervisors,
coordinators, and resource personnel in the divisions of
instruction, pupil personnel services, and special services
are no longer located in the central office, and are placed
under regional administrators in regional service centers.
These service centers may be located within one of the local
schools in the region or in a separate facility centrally
located in the region. They provide instructional and other
services to the principals, faculty and pupils of the region
by the regional center.

In the Instructional Service Decentralization model,
the central office staff members, in areas of curriculum,
pupil services and special services, coordinate and serve
the regional service centers. The central office divisions
of administration, personnel, and business remain centralized
and function in a similar pattern to other large urban school
system staff divisions.

Financing.--The instructional service decentralization
district is financed using the same procedures as the unified
models. Greater latitude is given in use of instructionca
funds to the decentralized service ceni_ers.

Regional Decentralization Model

Advocates of tl-le regional decentralization plan seek
to break up the bureaucratic effect of the central administra-
tive office. The regional model is designed to provide a
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means for effective response to the needs of a local community
and local school and to prevent teachers and administrators
from becoming lost within the mass of the large organization.
An illustrative organizational chart is shown in Figure 4-7.

Three to eight regional districts may be set up
with 7,1-1 assistant, or regional, superintendent in charge of

each of the districts. The geographic arclas served need to
be as large as possible, not only for the educational pro-
gram, but in order to prevent court action. The two most
ccmmon methods are block and pie shaped (see Figure 4-5).
Each region in the pie shaped district extends from the
center of the city to the outer limits of the school district,
which helps produce a heterogeneous school population. This
plan normally prevents a district of a given city from be-
coming almost totally composed of white or black students.
In the block pattern natural boundaries are used by the
school system to divide the school system into discrete
areas separated by these natural boundaries. This usually
produces a more homogeneous student population in each region.

Organizati,onal chart and brief description of the
formal organization.--Within the regional decentralization
plan the school system ooard of education has ultimate con-
trol and sets the basic policies and procedures for the
school district, including appointment of the superintendent
(see Figure 4-7). The superintendent has a staff that works
directly with him in the planning of the city-wide educa-
tional programs and furnishing system-wide services to the
regional districts. Directly under the school superintendent
are a suries of district or regional superintendents. These
superintendents have the administrative authority for their
region. They may make the final decision on personnel and
educational program within the guidelines established by the
central board. Each regional superintendent has a staff
which usually corresponds to the areas of the central office

staff. These staff members would have close communication
at all times, not only with the district superintendeut and
the schools being served, but with a corresponding repre-
sentative of the central office staff. Within each district
are a series of high schools and their feeder school systems.

A major difficulty in regional decentralization is
in the selection of decisions to be decentralized to the
district and to the school level. If the model is to
function effectively, district superintendents need consider-
able freedom to modify, add, and drop educational programs
and services in order to meet the specific needs of their

region. They need to have considerable choice, along with
the principals, in personnel and administrative decisions.
Unions and educational associations have :ended to object
to decentralized models, especially where the regional
superintendents have an elected board or appointed board
serving with them. They fear the disruption of their cen-
tralized negotiating or bargaining process.

43

153



R
e
g
i
o
n
a
l

S
u
p
e
r
i
n
t
e
n
d
e
n
t

S
t
a
f
f

P
r
i
n
c
i
p
a
l
s

1

F
a
c
u
l
t
y

P
u
p
i
l
s
 
1

B
o
a
r
d
 
o
f
 
E
d
u
c
a
t
i
c
n

k
u
p
e
r
i
n
t
e
n
d
e

R
e
g
i
o
n
a
l

S
u
p
e
r
i
n
t
e
n
d
e
n
t

_
4
 
S
t
a
f
f

F
r
i
n
c
i
p
a
l
s

I
F
a
c
u
l
t
y

P
u
p
i
l
s

A
s
s
i
s
t
a
n
t
 
t
o
 
t
h
e
 
S
u
p
e
r
i
n
t
e
n
d
e
n
t

S
t
a
f
f

R
e
g
i
o
n
a
l

S
u
p
e
r
i
n
t
e
n
d
e
n
t

--
1

R
e
g
i
o
n
a
l

S
u
p
e
r
i
n
t
e
n
d
e
n
t S
t
a
f
f

-
-
1

I
P
r
i
n
c
i
p
a
l
s

1
1
P
r
i
n
c
i
p
a
l
s
 
1

1
F
a
c
u
l
t
y

I

1
F
a
c
u
l
t
y

I

I

i
P
u
p
i
l
s

_
I

P
u
p
i
l
s

F
i
g
u
r
e
 
4
-
7
.

O
r
g
a
n
i
z
a
t
i
o
n
a
l
 
c
h
a
r
t
 
f
o
r
 
r
e
g
i
o
n
a
l
 
d
e
c
e
n
t
r
a
l
i
z
a
t
i
o
n
 
m
o
d
e
l
.



Another crucial decision in regional decentralization
is whether the operating school district should have its own
boards, and, if so, whether the board would be policy setting

advisory. Policy setting boards on the district level can
be expected to add an additional area of conflict; and ad-
visory boards may create greater conflict when their advice
is not sought or followed. The district superintendents will
need, whether they have boards or not, to find a means of
communication with the geographic community being served by
their schools.

An additional advantage of regional decentralization
is that the central office can furnish basic educational pro-
grams and services that can be done more rEfectively on a
central basis. For example, vocational-technical, adult,
media and materials processing, building, maintenance, con-
struction, and central purchasing could be done by the
central office.

Financing.--All local, state and federal funds would
be handled by the central administration. Financial affaIrs
under regional decentralization would be centralized as in

the unified models.

Community Cont: ,Z and Feeder School
Decentralization Models

Within recent years several proposals have appeared

in the literature for decentralizing the bureaucracy of large

urban school districts. Two of these proposed models for

decentralization are discussed in this section of the report.

Feeder SchooZ DecentraZization Model

The Feeder School Decentralization model is based on
the assumption that the logical subsystem within a school
system is that of the high school and its feeder elementary
and middle or junior high schools. Since the high school
and the feeder schools serve a specific geographic popula-
tion, tl-ey have particular needs in common, and these
educat )nal needs can best be met by decentralizing on the
basis of the high school and its feeder system.

This model may facilitate K-12 articulation within
the feeder system and yet does allow for considerable latitude
in curriculum and educational programs. It has a weakness in
system-wide articulation and coordination in the large urban
school settings where the number of high schools would exceed

eight to ten. The operating units would be too numerous for
close coordination and articulation. Several urban school
systems have suggested the possibility of going to large
comprehensive high schools of perhaps from 3,000 to 5,000
pupils, and decentralizing on the basis of this. This would
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mean that a system with 100,000 pupils could go to about
six large comprehensive high schools and decentralize on the
basis of these high schools and their feeder systems.

One of the most significant adaptations of feeder
school decentralization is the educational park where, on
a given site the high schcol, feeder junior high or middle
schools, and the feeder elementary schools are located.
Each of the schools is an individual unit with its adminis-
trator. The schools in an educational park on a common site,
share many facilities in common and are thereby able to
offer the possibility of reduced financial costs. Some
writers feel this arrangement would provide a better educa-
tional program at less cost per pupil being served.

Organizational chart and brief description of formal
organization.--A simplified organizational chart is shown
in Figure 4-8. Feeder school decentralization models would
have a board of education and superintendent with a staff
to serve the school system. This central office staff would
be predominantly concerned with planning, coordinating, and
evaluating the educational programs within the system. At
the next level of the organizational chart would be the
high school ,dministrator who would be the equivalent of a
regional school superintendent. He would have a curriculum
and instructional staff, as well as administrative and
organizational staff people. Under him would be the ad-
ministrators and instructional leaders of the feeder school
system.

The organizational chart shown in Figure 4-8 could
be used whether the feeder schools were located on the same
site or whether they were scattered throughout the geogra-
phic region from which the pupils were drawn. The instruc-
tion services specialists would be located ir the high
school where they might also serve as derlrtment or division
chairmen, but where they would work in lic,proving K-12
articulation throughout the system. The weakness of system-
wide coordination presents some severe problems, but these
can be reduced if the central office staff functions effec-
tively within their roles

The rentral superintendent, staff, and board would
set the system-wide policies and procedures, and provide
services and resources. The high school administrator would
be given considerable authority and autonomy to develop a
program that meets the systm-we standards, and yet
accomodates the specific schori population in the community
being served. Each school T,ould have authority and autonomy
to make modifications within the system and feeder system
policies to meet the neecIJ of thei2 pupils. The principal's
assignment would basially be in the fields of community
relations, curriculum coordination, guidance, improvement
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of instruction, and in administration of the unit. The
central park staff would urovide record keeping, food
service, educational media and materials center, and perhaps
physical education facilities and equipment. They could
coordinate with the given schools for part of the educa-
tional program which might take place outside of the educa-
tional park.

Financing.--All revenue from local, state and
federal sources would be received and expended by the central
administration. Special appropriations for specific educa-
tional needs and purposes would vary for each feeder district.

Community ControZ Model

Though education is constitutionally a state
function, educators throughout the years have stated that
the process of education and the organization of education
is directly responsible to the community at large. In
almost every organizational chart of the school system the
public is shown at the top of the chart. In most school
systems in the United States the public elects the members
of the school board and in a few communities they still
elect the school superintendent. The advocates of community
control start with this rationale, and state that, due to
the size and complexity of the educational organization,
decentralization is not a satisfactory answer. Decentrali-
zation is basically different from community control in
that decentralization is simply an administrative technique
for the shifting of responsibility and authority. Also, in
decentralization the authority and responsibility remain
with the educational professionals. The community control
advocate sees the necessity to use a different technique and
to distribute central authority and responsibility to a
local authority. This requires a small enough district to
allow the citizens of the local area to influence the edu-
cational decisions.

For many years the middle and upper social classes
have had much influJnce on education. The poor and other
minority groups in urban areas are demanding greater repre-
sentation in deci,qion-making. Militants in the urban areas
have heard of participation and involvement for years and
they feel that this participation and involvement has been
meaningless. One of these militants stated: "We are tired
of participating while you run the show. We want control
and we want to do the running." They desire community
school boards elected by the local community served by the
individual school. These boards would have absolute control.
Some school community advocates are not willing to allow
the city or state to set-up a basic set of policies as
guidelines which the community board would have to follow.
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Community control, according to some authors, is slowly
approaching the position of being no longer a concept or a
demand but a matter of principle in the minds of its advo-
cates. This is especially true in the black community.
They see the idea of community control of schools as
beginning that which would develop into a community control
of the economic order. Basically, they are talking about
redistribution of economic and political power.

Community control advocates have presented the
following reasons for community control: (1) Black
children are vistims of a white school system, white teachers
and white administrators; the schools are designed to
produce good white Anglo-Saxon Protestant graduates, and
this does not meet the special needs of the blacks (to de-
velop their specific identity, to develop a sense of pride
in themselves and in their ethnic backgrounds). (2) The
1oc-1 level is better able to define the educational,
social and cultural needs of students than the city or
state level. (3) Integration and freedom of choice have
not worked and, in fact, have lessened the educational
opportunities for the blacks; therefore, they should be
given the opportunity to try another method of producing

. equal educational opportunity. (4) The size of the urban
school systems makesthem unresponsive to white parent
groups, but even more unresponsive to the black and other
minority groups. (5) Compensatory education is inadequate
and offers more of the same--community control provides
the opportunity to develop innovative programs to see if
the educational attainment can be increased. (6) Since
education is the visible focus of discrimination, and the
visible focus of white power and teacher power within the
community, community control will give a community identity.
(7) Participation in and of itself is good and helps to
develop the adults as individuals. It could develop a
power base and enable the community to have greater political
and economic power. Community control will he"p partici-
pants develop expertise which they can use in other areas
of their social and political life. (8) Education is the
concern of the community, and there are no experts in
values. Community leaders have as much expertise in
determining what is valuable as any professional and they
desire to build a community control school system so that
their opinions can be implemented. (9) Community control
advocates state that decentralization does not offer the
answer for economic efficiency, but that community control
would increase economic efficiency. The big central
administrative and bureaucratic apparatuses of the large
urban schooi systems would be eliminated and the pro-
fessionals would be put to work primarily in the classroom
where they are most valuable.
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Organizational cha4't and brief description of the
formal organization.--The urban school system could be
divided into small geographic units which would be as
homogeneous as possible and which would seldom exceed eight
to ten thousand pupils. This may be done by the city board
of education which would maintain legal responsibility for
the educational program of the city. The city board would
function through an appointive superintendent.

Once the geographic area to be served by the local
system is determined, an election would be held within the
area to elect members of the local board. Some community
control advocates wonld allow for a less formal partici-
pation than is currently the practice in most school board
elections in that they would allow parents as well as
registered voters to part:_cipate in the selection of the
local board members. The local board would then appoint a
school superintendent who would be responsible for adminis-
tering the educational program of the local school system.

The local board of education and the local
superintendent would be under constraints of the legal
requirements of the state educational program and of the
policy requirements of the city board of education. Some
advocates of community control would also include an advisory
board at the school level to assist the principal in pre-
paring and planning the specific educational program at the
school center. The local board would make its own budget
within the limits of funds available from federal, state
and local sources.

On the superintendent's staff there could be the
normal basic areas of service: administration, instruc-
tional personnel, pupil personnel, business and special
services. Some of these functions could be combined. That
is, administration and business, pupil and professional
personnel, staff services, and special services could be
combined into single divisions. This combination is made
necessary due to the small size of the district and lacks
resources to support as many separate personnel as the
large district.

The significant organizational difference is that
the systwa would be small enough so that members of the
board ard the parents would be able to know what was takina
place in the school and be able to make comments, criti-
cisms, and suggestions.

Financing.--The community control districts would
be provided funds for operation of their schools from federal,
state and city board of education. These funds could be
allocated on a per pupil per program basis or a local
foundation program.
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CHAPTER V

ALTERNATTVE MODELS FOR LARGE SCHOOL

SYSTEM ORGANIZATION

The purpose of this chapter is to present certain
alternative organizational models for school districts. Few,
if any, of these models have been adopted for urban school
districts although some of them have been proposed to
school systems by other groups and are being seriously
considered. The writers reiterate that these are the models
that were thought to be the most interesting or, in some
cases, most feasible as the case may be, by those 562 per-
sons who participated in the conceptual testing process.

The background studies for this project, which were
briefly reviewed in Chapters II and III, indicated a need
to experiment with alternatives to traditional organiza-
tional structures. The alternative structures should offer
greater flexibility and greater opportunity for participation
in decision-making. They should facilitate communication and
encourage productive climates for pupil growth. Those
seeking alternatives might also use the rationale underlying
functional operations models.

Functional operations models (see Figure 4-1,
Chapter IV) have been proposed, but have never been imple-
mented for urban school organization. The basic rationale
is as follows: (1) Certain operations, due to financial
efficiency and effectiveness needs, can be better accom-
plished at a central level; (2) Certain operations, due to
the needs for community relevancy and pupil differences, can
be better accomplished at a local level; (3) Unifor ity
is not a prime essential in educational programs providing
certain basic edncational objectives are achieved; (4) The
functional differentiation must be spelled out in law and
policy to prevent administrators from acting capriciously
at the central levels, and at the local levels. Coordination
among all operating units is desirable due to the fact of
high mobility of student and adult populations.

The pluralistic models which are discussed in this
chapter are very different from the typical bureaucratic
concept for school district organization. Many theorists
have advocated some fon.. of collegial (or pluralistic) or-
ganization to reduce or eliminate the bureaucratization of
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large complex organizations. The writers included discus-
sions of two models to illustrate the application of these
theoretic 1 concepts to school district organization.

Each of the alternative models considered and
believed to be of interest to those participating in the
conceptual testing process are briefly discussed in the
following sections. Again, the project staff reiterates
that none of these alternative models is proposed for any
one district. They are not to be viewed as a supermarket.
Rather they offer to the users of these materials some ideas
for different directions in urban school district organi-
zation.

State RESA Model

The State Regional Educational Service Agency (RESA)
model for state control of education provides for larger
regions and smaller operating districts than the State I
model discussed in Chapter IV. The State RESA also provides
for federal, state, and local financing. An illustrative
organizational chart for State RESA (see Figure 5-1) shows
the State Board of Education appointed by the Governor fith
an appointed Commissioner of Education. Serving under him
would be three boards appointed by the Governor (State Commu-
nity College Board, State Public School Board, State Board
of Regents). For the purposes of this study, the State
Community College Board and the State Board of Regents will
not be emphasized in this discussion. The State Public
School Board would select a State Superintendent of Education
who would be responsible for the operation of the State
Department of Education.

The State Vocational-Technical Board is composed of
nine members. Three members of this board are appointed by
each of the following: State Commissioner of Education,
Public School Board and State Community College Board. This
will enhance the articLlation and coordination of vocational-
technical education with the total education program of the
state.

The State of Florida is used as an example to
describe how the state organizations might be implemented.
Please refer to the map in Figure 5-2. All of the local
school districts would be abolished. The state would be
divided into seven regional areas. Each region would have a
regional educational service agency (RESA) operated by
personnel appointed by the RESA Board and superintendent.
These regional educational service agencies will service
pupil populations (1968 figures ranging from 153.6 thousand
to 246.2 thousand pupil enrollments). New operating districts
would be organized under the RESA agency. Under the regional
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RESA

Regional Eduational Service Agency

I. 246._

II. 239.0
III. 223.9
IV. 220.5
V. 133.6

VI. 169.0
VII. 156.3

*1967-1968 Pupil Enrollments
(Thousands)

Figure 5-1. Application of state RESA to Florida.
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educational service agency would be found the operating
school districts of from 40,000 - 75,000 pupils per district.
This would mean that region 7 would have three operating
school districts, whereas region I would have four or five
operating districts. Each RESA would be responsible for
determining the number of operating districts and for
appointing the boards.

The bcards for RESA may be elected from the
geographic ar a served, or they may be appointed by the
Public School Board at the recommendation of the Superin-
tendent of Education. A third alternative method of board
selection would be to elect boards for the operating dis-
tricts and have them elect members to the RESA board. The
choice of RESA board selection procedure would have a
significant impact on their orientation.

Some of the functions of the RESA unit would be
to provide central educational policy and standards for the
area, supervision of the state financial aid and its utili-
zation, curriculum and staff specialists to assist the dis-
trict, and, in the event all the financing was not provided
by the State, the RESA unit would be the taxation unit for
the areas.

In addition, RESA could provide financial record
keeping, central purchasing, transportation, vocational-
technical education, personnel recruitment, research, data
processing (and other computer services) , testing, evalu-
ation, educational television, media center and guidelines
and assistance for school construction. Other functions
could be determined by mutual agreement. These services
would be on a contractual basis to the school districts for
the specific services rendered. This would mean that
operating school districts could decide to perform many of
the services themselves and contract other services to the
central RESA unit.

The operating school district consisting of
30,000 - 75,000 pupil enrollment could have an appointed
school superintendent. Local district policy-making boards
would be eliminated and would be replaced with seven boards
for the RESA areas which would be elected from the area
being served. They would appoint advisory boards for the
operating districts. The district superintendent and
advisory board would be expected to plan, operate and evalu-
at- the educational program for the specific district. Each
operating district would maintain a full budgetary process
for their district including planning, formulating, record
of expenditures and evaluation, and would set specific
curriculum policy for their district. The operating school
districts would select and place the academic and adminis-
trative star". They would have control over the school
property within the broad limits of the State and RESA
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policy and would determine th2 qpecific education programs.
They would carry on in-serve (-.:cation and would be respon-
sible for the transportation 'Ain,. ion whether they did it
or subcontracted it to RESA.

The organizational chart for the State RESA model
is shown in Figure 5-2.

Financing

As education in this state model is seen as a state
function, the financing of education would be done on a
state-wide basis from the state legislature and from Fed-
eral funds. The regional educational service agency boards
could have taxing authority to levy taxes in excess of the
funds appropriated by thn state to meet special quality
educational programs within the district, and to provide
additional personnel for more educational programs. This
should not exceed 10-15 percent of the total state operating
budget support.

MetropoZitan Education Service Agency (MESA)

The metropolitan concept for large school district
organization is based upon the consolidation of ind2pendent
scnool districts in a metropolitan area. However, many
eaicators contend that consolidation of school districts
into very large school districts increases complexity anu
results in the ineffectiveness of la,:ge bureaucratic organi-
zation. What is needed is a model that will provide the
economic advantages of consolidation with the educational
advantages of decentralization. The MESA model is an attempt
to combine the advantages of centralized tax collecting, and
centralization of costly educational services with the
advantages of greater local participation that takes place
in smaller school districts and the advantage of specifically
tailoring educational programs to meet the needs of pupils
through smaller school districts.

OrganizationaZ Chart and Brief Description

The Jrganizational chart in Figure 5-3 shows the
MESA Board, along with the MESA Superintendent at the top,
the staff to provide the basic MESA programs, and a division
of services. The Services division will vary considerably
from district to district. Under the MESA organization
would be from three to, perhaps, twenty operating school
districts, each of which would have a fiscally dependent but
educationally independent board with an appointed school
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superintendent,'-a district staff, and schools that function
within that specific district.

Each operating school district would be responsible
for developing, administering, and evaluating their specific
educational programs. The district would develop a program
that would meet the specific needs of the community and
po:Julation served. It would be legally responsible for the
educational prograr- In the interest of efficiency and
economy MESA could certain serves for the districts.
These could include: cLa1 record eeping, central
purchasing, transporation, vocational and technical edu-
cation, staff recruitment, research, computer services,
testing, evaluation, educational television, media centers,
and scol plant fF:cility planning and construction. Each
operati,-,g school district .:ould be able to purchase on a
contractual basis these services from MESA. This would mean
th,,,t the Services Division of MESA m,iy grow considerably.
lcrjotiations an3 teachel-: cortracts would be handled by MESA
or the operating school dis.xicts. MESA would also enter
into negotiations and contracts with those people employed
in the MESA services division. Under MESA it would be
expected that the operating school districts would find
themselves engaging in more and more activities on a coop-
erative basis in order to meet their specific needs. MESA
could also develop specialized curriculum subject matter
programs and coordinate federal programs, although the
latter could also be done within operating school districts.

Some educational leaders suggest giving MESA legal
control on the location and size of school facilities in
order to achieve a more heterogeneous school population and
to facilitate equality of educational opportunity.

Finanoi a

MESA would levy, assess and collect the property
and other taxes from the metropolitan area. There seems to
be no maximum size for this unit, and it perhaps could have
a million pupils organized into operating districts. MESA
would provide the financial and taxation services for each
of the independent districts, and would furnish the money
on an educational need or per pupil per program basis in
block grants. The districts would then have full authority
to develop and operate the educational programs within the
developed educational guidelines and policies. These would
hrl the base functions of MESA in addition to serving as a
collection and consolidation agency for the State Department
of Education for all records from the area served. The
operating districts could be allowed to levy local taxes
up to 15 percent of the total operating budget funded by the
state and MESA.

160

170



Though educators have frequently seen finance and
control as synonymous, this does not have to be true. Some
of the federal and many of the state financial aids to edu-
cation programs have contained little or no undesirable
controls. MESA separates the fiscal support from the
operational control.

Coordinated Community Services Corporation Model

The mayor of one of the large cities of our nation,
when asked about the number one problem of the educational
system of his city, stated that the problem was too many
different districts. An then he continued, "Not only are
there too many educational districts, there are too many
health districts, there are too many social work districts."
The rationale for the Coordinated Community Recourses Corpo-
ration Model is based on the following ideas:

1. With the rising specialization of education, social
work, and other helping professions, communications
and articulation are severely handicapped. The
development of an organizational model that includes
health, educational and welfare services within the
same structure, should incr?.ase coordination.

2. That there is a relationship between the educational
services provided by the school, educational
services provided by community agents, and the
various service functions provided by other commu-
nity agencies. There would be advantages to the
coordination of these services.

The Coordinated Community Services Corporation is a
departure from the present pattern rr administering edu-
cation and other governmental servic,s. It violates the
ptinciple long followed by many pers as that education is

a unique function that should be kept under the direct
control of the people. Furthermore, the model creates
greater rather than less bureaucracy by combining numerous
functions under a central administration.

OrganizationaZ Charts and Brief Description

The Coordinated Community Resource Corporation
would be an organization composed of all Health, Education
and Welfare agencies in the region served. These would
include: (1) the school system--including all things that

occur to the pupils while they are under school guidance
and supervision; (2) the recreation departments; (3) the

library and other media resource centers; (4) the welfare
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departments, which include the social workers, aid to
dependent children and the many programs that come under
the welfare area; (5) health organizations including both
medical and dental; (6) rehabi1itat3.on organizat3.on along
with the personnel who function in educaticlal areas of
rehabilitation. These functions are combined into a single
organization. The organizational chart for the central
administrative structure is represented in the cVactz'z-w,
Figure 5-4.

The board of nine directors would be elected. eive
members elected from wards or regions of the city, and four
members elected at large from the total area served. They
would have staggered terms of three years. The Board of
Directors would be responsible for selecting the chief
executive officer who would select a personal staff, division
directors, and recommend an advisory board.

The advisory board would be composed of representatives
from business, education, community organizations, and the
various governmental agencies within the area. They could
be selected by the Governor, Mayor or chief executive
officer, or by their respe Ave professional organizations.
Their function would be ac.-'.sory, and would provide an
input for ideas, information, and evaluation at the top
level.

Under the chief executive officer would be six
division directors who would be responsible for the follow-
ing areas: (1) general education services, (2) social-
recreation services, (3) enrichment services, (4) medi-
cal services, (5) economic services, and (6) adminis-
trative services.

The director of the general education division
would have coordinators for six functions: Elementary edu-
cation, middle school education, high schoo '. education,
vocational-technical education, continuing education, and
the president of the local community college. They would
be responsible for the educational programs carried on
within their area.

The social-recreation divisional director would
be responsible for social and recreational programs availa-
ble within the area. This would include programs for pre-
school age children, programs for school age children, and
the adult social-recreational programs. These programs
would use the school site and facilities and would involve
the school physic-1 education instructors who would be under
the social-recreational division instead of the educational
division. Division directors of education and social-
recreation could work out schedules where the recreational
equipment and facilities could be used effectively.
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The enrichment division director would have five
coordinators who would be responsible for programs designed for
handicapped children, exceptional children, learning resource
centers, home-social work and culturally disadvantaged
pupils. Public libraries would be combined with the school
libraries, and would be available to the community and the
schools without the organizational distinctions now made.
The handicapped, exceptional children, home-social work,
and culturally disadvantaged coordinators would have to work
very closely with the general education director and the
coordinators within the general education division because
their functions overlap.

The medical services director would be responsible
for establishment of the school clinics and school nurse
prc m. He would be responsible for developing medical
ser- 2es in a much more extensive manner than typically
existing now. School dental care (this is care, not just
recognition and notification of a dental need) would be
available. Outpatient clinics for the health and needs of
pupils and adults would be developed at the secondary school
centers.

The economic services director would be responsible
for operating two programs: (1) a program of financial
payments from the welfare departments of the state, county,
and city, and (2) a job placement and evaluation center.
This center would be available to all within the region
served and would work closely with the local businesses not
only to place people, but to provide inputs to the educa-
tional program on community needs.

The administrative services division would provide
personnel, finance, research, evaluation, and public infor-
mation services for the organization and specific division
directors. The personnel division would receive personnel
requests, and would work in the areas of recruitment and
initial processing. Lists of names and information would
then be sent to the proper coordinators who would recommend
employment. The finance section would prepare the budget,
oversee it, and receive all tax funds and those from private
sources. The research and evaluation section would carry
on a continuous program of research and evaluation of
personnel, programs and needs. They would be available to
any section to carry on specific research for them and to
assist them in planning and carrying on their own research.
Full time legal service for the corporation will be provided
in the legal section. The administrati-e services division
would maintain a public information section and assist the
other divisions in making their accomplishments and needs
known to the public.

Another administrative level for the Coordinated
Community Resources Corporation could be that of the
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regional administrator. The organizational chart for the
regional administrator is shown in Figure 5-5.

The regional administrator would be responsible
for the general educational, social-recreational, enrichment,
medical, economic and administrative services provided
through the school centers within his area. He would have
an advisory board (the powers of which will be discussed
later) elected by the geographic region for which Ye serves
as administrator. He would have a staff consisting of
specialists in curriculum, social-recreation, enrichment,
medical-dental, economic and administrative services. These
staff specialists would coordinate and facil.i.tate the work
of the specialist in their area within the school. There
would be seve-al curriculum specialists who could be divided
either on the basis of elementary, middle and high school
level, or on the basis of subject area.

The social-recreational specialist would be
responsible for the social and recreational activities
within the region, and he would be responsible for coordi-
nating the programs within the individual schools. The
enrichment specialist would be aware of the needs of the
communities within the region and would help the school
enrichment specialist to plan, carry out, and evaluate
specific enrichment programs designed for the region and the
school centers.

The medical-dental specialist would be responsible
for the clinics within the schools, and for the doctors,
dentists and other medical personnel who would staff an
outpatient clinic in one or two of these school centers
within the region. The economic resources specia]ist,
operating out of one of the school sites, would have the
records and resources for making the welfare, ADC, and other
payments to those on various welfare and unemploymenc
programs. The making of these payments, at one of the
school sites, would help facilitate the expectation that the
recipients would participate in the programs provided at
the school centers to meet their specific needs. The
decentralization of this policy to the economic resources
specialists of the region could increase the community
participation and utilization of the programs at the school
centers.

The organizational chart for the Coordinated
Community Resource Corporation Model with regional adminis-
trators is illustrated in F_Lgure 5-6.

The regional administrators would be responsible
to the chief executive officer and to their advisory boards,
and would be serving a geographic region of from 250,000 to
500,000 population. The size of the metropolitan area being
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served and the density of the population would be major
determining factors in the scale of size.

The model would extend the concept of education
beyond cognitive development. The school centers would be
open sixteen or more hours a day with the facilities avail-
able to the community twelve months of the year. Education
would include pre-school, not just a headstart, nursery, or
kindergarten program, but a full program that could even
begin at conception. Mothers would be provided with courses
and special help at home and in the local schools to
prepare them to have children, and to do those things that
would enhance the life chances and the self-concept of the
child. Through social-recreation, enrichment, and medical-
dental divisions services would be provided to pupils, to
parents, and others. This would be a program that would
not focus on K-12, but on a birth to death basis. The
program would assume that education is never finished, and
would carry with it the retraining and upgrading of adults
as well as enrichment for all ages. Above all, it would
stress the b s philosophical concept that as long as one
lives he needs to continue to learn, grow, and develop.

Legal Basis

The legal basis for the Coordinated Community
Resources Corporation would require a complex set of laws
to combine or to allow for the combining LA. the various
functions within a single organization. This legal frame-
work would provide the basic outline in which the organi-
zation could -unction. These laws would include the method
of selection of board members, their terms of office and
their duties. The basic goals and functions of the corpo-
ration would be outlined in the laws.

Transitional phases of cooperation and coordination
could prrnac2 implementation of this molel. This is
curren'__ y b-Q.,ing done in many of the Mode_ Cities programs
around the na

Financing

The Coordinated Comanit: Resources board would be
able to levy property tax ') pounds specified 'y the
State Constitution and leclsiature to support its servic?,s.
These taxes would be collecte,1 by the appropriate regional
tax collecting authority. The co-ltributions from the state
and feCeral government to providr the additional programs
would ,..)ie through the certral f-nancing division.

In order to provide for the innovation and specific
program needs within school centers, each school administrator
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would have to have a discretionary fund which could be used
in accoraance with specific needs of the population served
by the center. Regional administrators would also need a
fund that they could use to meet special program needs.

Pluralistic Models

Within recent years school administrators, as well
as other public leaders, have experienced new demands for
participation in educational decisions. These demands
have emanated from both outside and within the teaching
profession. Previously silent minority groups are pressing
for a greater share in decision-making. Teachers have
become militant in their demands for participation in edu-
cational decisions. The traditional system for administer-
ing schools has been rendered ineffective by these new
expressions of egalitarianism, particularly in the large
city school districts. No person can accurately comprehend
and descril_; all factors associated with the failure of
the traditional system to function as expected. Obviously,
the traditional system was developed to meet the needs of
very different communities than those in existence in
urban areas today.

The traditional organizational systcA for educatioa
emerged in the latter half of the nineteenth century and
the first quarter of the twentieth century and was shaped
by the prominent societal 7orces of that period. For
example, shades of the governmental reform movement (i.e.,
nonpartisan school board and superintendent) was interwoven

in the system. Developments in business administration
greatly influenced the organization of school districts.
Callahan (1962) has discussed the influence of business
practice upon systemized knowledge in educational adminis-
tration.

The shaping of the Istem was greatly influenced
by the socio-economic, political, and technological commu-
nity it was designed to serve. During the period in which
knowledge was being systematized in educational adminis-
tration, the political power of school districts was
concentrated in economically dominated, socially stabilizeC
political systems. Politics in the cities was dominated
by a strong middle class oriented structure. Many 'honest,
hard working" citizens who chose tO go along with the
system did not participate effectively in its processes.
The Negroes, poor whites, and other disadvantaged people
lived and worked under the vast reaches of the rural power
systems of the nation. Citizen participation in edu-
cational decisions was at best limited. The educational
system was not challenged by those who dropped out and
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Zound their hum)le places in ,bor intensive economic
'stem. These "forgotten men their children are now
reatened by the fast devel(_ brain intensi a, techno-

,ical social system.

There are renewed cL'2:LIds from many of these
forgotten men tc participate ./1 shaping educational policy
in the community. Mas popu]ation shifts have upset the
Equilibrium that typified earlier eras, particularly in the
u.cban school syL,temz, has intensified the development
of greater pluralism in ;:.)litical power and, in turn, made
the new demands for partzipation more effective than they
had been prevously. :oolmen trained in the traditional
concept of education' leadership were not sufficiently
prepared to provide leadership in the new politics of the
large school districts. In many areas schoolmen must react
to a power structure that is mercurial, whereas he h-ls been
educated to provide leade-qhip a well-ordered middle
class political system middle class oriented organi-
zational systems, whiC lmen have managed, are viewed
as dysfunctional by mi groups clamoring for access
to the decision-making _ss. As indicated previously,
the Lministrative process was greatly complicated by teacher
mi:Itancy and growing pluralization within the profession

Inevitably educators had to reexamine the
tra,k;.tional organizational arrangements for school adminis-
tration in the light of the nJw social and political develop-
ments discussed previously. There has been considerable
interest in creating pluralistic type organizations that
would be congruent with the growing political and social
pluralism. Those advocating pluralistic type organizations
feel that th open system will provir"e greater opportunities
fcr professional and citizen participation and for pupil
grwth -Ind development. For illustrative purposes only, two
pluralistic type central staff arrangements will be briefly
examined.

Swne Underlying Assumptions of Pluralistic Organizations

The pluralistic or open system theory of
organization begins with the crucial concept that there is
more than one person or more than one basic group who shou
exercise control within an organization. In Webster's
Seventh New Collegiate Dictionary pluralism was defined as
"a state of society in which members of diverse ethnic,
racial, and religious, or 7,ocial groups maintain an autono-
mous participation in and developmAit of their traditional
culture or special interest within the confines of a common
civilization." To develop a pluralistic model for an urban
school system implies that there are certain groups, wh,-)
by virtue of their knowledge and position, have the rignt,

170

180



ERRATA SHEET
privilege and responsibility to participate in the life and
governance of an urban school system.

There are three areas of importance in the
development of a pluralistic model. The first crucial area
of development is that of a redefinition of the decision-
making process. This especially refers to the distribution
of the powers among the valious groups involved in the
process of educat3,mal decision-making--that is, among the
various subgroupc.4 of the eOucational system and of its
environment. The second -rucial area is that of the judicial.
Previously, certain judicial functions have been carried out
by the administrative organization and the lay board. In
the pluralistic system this area might be removed from
administrative and lay cr,;aniztions and the respo. libility
placed in an independent bo'.3v, responsible for adjudicating
conflicts within the school system and between the school
system and its environment. The third crucial area is that
of the executive functions, whicn include implementing the
educational program and the operation of the organizational
structure. Even within the administrat:;.ve structure, basic
areas of change mu3t he . ncluded.

Pluralism has been referred to as an organization
for diversity. Advocates of pluralism recognize that
diverse groups exist within the educatic _1 environment.
These groups include teachers, administrators, lay groups,
legislators, students, parents, and various pressure groups.
Even in pluralism, there are various degrees of desire for
participation among the groupt: zvnd within the same groups.
Not all the members of any one g:7oup desire or will be
happy with the same approaches to participation. Th-, greater
the degree of autonomy that can be given to persons the
greater the degree of control ov a- the external limitations
and boundaries that the organization can exercise. The
control over these external limitations and boundaries in
an organi-ation comes only with control of the decision-
making process. This means that ultimate control of the
organization cannot rest in the hands of the single individ-
ual or a singl_ gJoup.

As teachers, principals, and school adTristrators
increase in their professionaiism, they '.ome leE!.s willirj
to be used as instruments for the accompi,hment of organi-
zatAonal goals set by others. They have a greater desire
t- partic pate in the decisions that involve them. This
.ocess of increasing in professionalism, at the same time,

..::icludes the growth in expertise and in the development of
a knowledge base and social base that enabl? '-eachers to
be more effective in their participation. Many educators
assume that the advent of collective negotiation in educati,
signaled the development of a pluralistic organinization.
However, professional nogotiation and collective bar-
aaining are merely adaptations of the bureaucratic model ..nc
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do not inherently meet the criteria of a pluralistic model
of organizatio-__

Piura ism is more of a collection of concepts from
many authors and sources than a unified theory. These
authors have a common orientation in the assumption that
the organization is a living system composed of human
components with a complex of variables that are beyond human
comprehension and control. They view organizations as being
in a constant state of change and therefore continually
"emerging." Thompson (1967) sees the concept of homeostasis

or self-stabilization as governing the necessary relation-
ship among the organizational parts and activities and as

a means of keeping the system viable in the interaction
process with its environment.

Organizational theorists have been concerned with
the possible inco_iruency between the organizational and
inci:viduLd Iliensions of formal organizations. In his we7._l-

known bork, Barnard (1938) was concerned wi'Ld1 two organi-

zational _imensions: (1) the functions a7-_d methods of the

executive and (2) the theory of organization and cooperation.

He further described a s-ccessful organi,..;ation as meeting

two conditions: (1) "effectiveness" or meeting the goals
of the organization and (2) "efficiency" or satisfaction
of individual motives. Getzels (1958) developed a model to
explain the interaction of these dimensions. This was
presented as aspects of the nomothet'c and idiographic
dimensions as shown in Figure 5-7.

In describing his model, he sai e. social b*.thavie-

is the result of the two dimensions, an_ the closer
are together the more efficient and ef':ective the oryi

zation. Argyris (1964) reached the coLclusion at th

was incongruency between the personal nec.1 dispositims
and the demands of traditional bureaucratic o-7gaPizations.

The assumption is often imolied. or expressed th.7_vt

effective participation of teachers in decision-mak
processes will produce congruency betwElea the personal
and organizational goals dimensions_ Ict ti:ere is laaor to
'-,elieve that this is an oversimplified an..3er to ratr
complex motivational problems. NeverthelJss, the idea that
greater participation through the creNt.ion of new pinral-

istic organizational arrangements will create greathr
congruency in these dimensions is wo:.thy cc testing.

Morphet, Johns, and Reller (1967) proposeL.:

following assumptions that underly the d,zvelopmcilt of

pluralistic type school organizations,

1. Leadership is not cDnfined to tflf-se holding te-ztus

positions in the power echelon.
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2. Good human reTations are essential to group
production i to meet the noeds f individual
members of the group.

3. Responsibility as well as power and authority can
be shared.

4. Those affected by program o'7 policy should share
in decision-making with respkJ7t to that program or
policy.

5. Individual finds secur4.t in a dynamic climate in
which he shares responsibLlity for decision-makinc,

6. Unity of puryose is secured through consensus nd
group loyalty.

7. Maximum production is attained ! a threat-free
climate

8. The line and staff organizatiu should be used
exclus ly for the purpose of dividing labor and
impler. ,ing policies and programs developed by the
total group affected.

9. The 1-...tu,ition and not the position determines the
right and privilPge to exercise authori!:y.

10. The individual in the orgFnization is not expendLble.

11. Evaluation is a group responsibility.

i",,rticipating appears to be a ke term in the
discuss,n of complex organizations. The above discussion
has centered upon the significance of the organizational
arrangements in providing opportunity for participation.
Educators must not overlook the significance of political
theory in attempting to develop pluralistic models for the
administration of schools.

Imt2ortance of DeveZoping Jemocratic PoZiticaZ Systems

In considering the aatter of improving patterns o'
meaningful participation in:the administration of scoi
educators should not lose sight of fact that school
organizations are subsystems of larger political systems,
The openness possible in the organizational arrangement:,
education will be influenced by the type of community
system ,Tharacterizin- the school district. That is, one
might exp-xience djicultv in developing an open system
organizaton ..7or schools in a closed communi-y power system.
Thus t wlitical climate within which schois function may
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facilitate or deter the operatic of a pluralis'-ic organi-

zation. Presumably, the power structure that is described
as a democratic pluralism will facilitate citizen partici-
pation in all aspects of public life. On the other hand,
studies have shown that public participation is very weak
in monopolistic type power sysems.

This is reason enough for educators to use their
influence, in cooperation with other community leaders, to

help develop ma,.ure political systems. Presthus (1964)
described several criteria for political pluralism. He

stated that to have a pluralistic structure: (1) competing
centers of power must be present; (2) persons must have
opportunity for access to decision-making; (3) the people
actively participate and make their will felt in many ways;

(4) elections are viable means of mass participation in
decisions; and (5) a consensus exists concerning democratic
values.

Theorists place much emphasis upon meaningful
participation in describing mature democratic systems. Edu-

cators face an uphill struggle in providing opportunities
for meaningful participat3on in many elite run school dis-

tricts. Agger and associates (1964) discussed four types
of regimes or structures of oolitical power: (1) under-

developed democracy, (2) uligarchy, (3) guided democracy,

-tnd (4) developed democracy. The genuineness of partici-
pation and the perceptions people had concerning opportu-
nities for participation in governance helped determine
whether a community was placed in these -ategories. Unfortu-

nately, m ny sThoolmen must attempt to d -elop organizations
in underd3ve1-,Jed democracies whe e mean ngful participation

does not

Thc extent of participation in the organization and
administration of schools is influenced by the political
system within which schools function. If the political
syste- exhibits a high dree of pluralism and eifective

citizen participation, sGliclmen will experience considerable
difficulty in attempzing t operate organizations that
discourage participation and vice versa. Thus educat-Irs

must look beyond the school organization for leadership in
developing structures for mcAningful participation.

aeeded: Some 1nnovatve Organizati,or2aZ Models

As stated previously, educators should attempt to

tnink about organizational models that are congruent with

the socioeconomic political systems serve0 and which will

give greatest c_portunity for programs maximizing pupil

growth and develonment. This means that educatorc should

take previously untried models and apply them conceptually
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to the process of educatio . If in conducting these
conceptual tests some organizational arrangements seem
feasible, serious trials should be arranged among some
,F;rhool districts. In attempting the conceptual testing

,anizational ideas, educational leaders may "live
(lanc,,rously" so-to-speak. That is, they may project inno-

ideas freely regardless of their acceptability to the
professional norms of -t112. system.

With this in mind two conceptual modele very
different from existing organizations are given. We empha-
size ::.hat the disc--sion Elf these two models is for illus-
trative purposes only. Obviously, these are only two of
laany ways in which pluralistic-type organizations can be
conceptualized.

In the first discussion a concept of organization
is taken from another field and applied to the adminis-
tration of education. In this instance the application of
the theory of checks and balances underlying the United
States Govc-rnment was applir to the arlministration of
schools "'here are many possibilities for applying existing
models fro, other fields to education.

Tho FederaZ ModeZ

As stated earlier in the paper, there are three
essential parts of the pluralistic organization. (1) There
should bt,) a redefinition of the decision-making process to
encourage maximum effective participation in all levels of
the organization by ,A1 persons affected by the decisions
IT. le at that level. (2) There should be a redefinition of
the ludicial area. (3) There should be a redefinition of
the .7.-,fecutiye function in -:.elation to the legislative
process. The executive nould b- '-'1oved from the singular
h. responsibility so characte .. of earlier business
organizations.

One possible way to achieve these changes is to
group each of these fltnctions in a separa.e division of the
school system. This would parallel the theory ur' aying
the United States Federa: Government in that the .)rganization
would hay E. legislative branch, a judicia. branch, and an
exec-"ve branch.

Crganizatio l (;hart cnd brief description.--Sepa-
rating the three ba&ic functons would produce an organi-
zational chart that has a sch-D1 board resporsible for the
legislative ion, a review board responsible for the
judicial functioa, and a chief administrstor
for the executive function The organizaical :Ilart can
be rz-Tresented as shown La Figure 5-8.
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As is true of the federal government, there would
not be an absolute division of powers among the three
br,nches of school administration. Consequently, the plan
should provide for the legislative board to have a share in
execu'ive affairs ca,..1 for the executive to have certain
legislative powers. For example, the chief administrator
could call special sessions of the board. He could provide
information concerning educational conditions, recommend
programs for consideration, and under certain conditions
refuse to implement programs passed by the board.

The legislative board could consirL: of twenty-five
to thirty members or more and would have the responsibily
for financing, establishing the educational policy, appip-
priating funds, and reviewing and evaluating the program.
Through districting and ircr,_asing the membershir on the
board grea ar representation and effectiveness of partici-
pation are ncouraged. current educational theory dis-
courages sta.,ling committees on a school beard. However,
a board of this size could make use of legislative commit-
tees. Public hearings could be held by the committees as
a means for increasing participation. These committeL.s
could deal with the crucial aspects of the educational
system. The board would also have the power to estah' _sh
special legislative investigation committees. The le4is-
lative function of the school b.,Jard would include the
determination of educational policies, the goals of the
educational system, the procedures for operation of the
educational program, and appropria'Aons. The school board
could also have an executive committee consisting of the
chairman c he legislative committees. This means that
the board --uld operate in a mani-2.r very similpr to the
eu::rent leg_Lslative process in - 7ind dc:rai govern-
ments

The school board could be composed of members
elected .n the following manner: (1) Members could be
elected by the public who would be repres,mtatives of spe-
cific geographic areas Lif the reg.!_or servec" by the school
system. (2) MemLers coold 1-); appoint-d bI the Mayor or
chief political officer of th &.,. region oeing served. (3)

Members cou d be elected by the professional teacher organi-
zation, t administrative professional organization, and
the servica and maintenance organizations. If desired, the
system could be made more representative by increasing its
membe7snip.

The ,:eview (see Figure 5-8) would be
responsit_e for mediating or adjudicating conflicts boten
the legislative and -xecutive branches: oetween
withii -jne executive organization; bi;tween administr-Itive
personnel and classroom personnel; and between sci:
"--.ersonnel and community gi ups and individuF11.,,..
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This board would consi t of thre to five members
appointed by an external author'ty. The mcst logical source
of appointment is probably the chief educational officer of
the sta 3. The board would be available to members of the
school system or the community for information and action.

The executive branch would have the primary
responsibility for leadership in program development and
for the implementation of the program. adopted by the legis-
lative board. Members of the executive branch would be
availab7e as administrative consultants for study committees
established by the board. P indicated previously, the
chief administrator and his assis+ mta would provide infor-
mation to the board and recommend programs for consideration.
The implementation of authorizci programs would be the
exclusive responsibility of the executive branch with nc
interference from the legislative branch. Thus under this
model, the board would have to leave the implementation and
operation of the school system ! o the chief administrator.

A crucial element of the federal model is the
selection o. the chief administrative officer. There are
sev?.ral processes by which the chief administrative officer
could be selected. .A process could be arranged to make his
selection completely separated from the board. Another
possibility would be to make his selection more like the
parliamentary approach than the federal plan of checks and
balance:,. Some authorities would argue that the process
of education is too technical to expect selection via pub-
lic election A way would have to be found to assure the
selectior of a dynamic, professionally educated administrator.
The community might make use of an elective board whose only
task is to elect a chief school administrator. The_e are
numerous other possibilities. The professional organizations
of the school system--that is, the teaching and administrative
orgahizations--could jointly submit nominations for the
position the legislative board through the administrative
personnel committee. The school board would then have the
responsibility of selectillg the new chief administrator
from among the nominees. The chief administrator would
serve a three or four year term with an option for contract
extension upon the recommenclation of the teaching and
administrative organizations.

Financing.--The school board would bc,1 responsible
for (1) appropriating the amount of funds needed, (2)

the determination of the sources frola which these -unds
would be secured, and (3) the al cation ,-)f the se-lared

Dinds to the executive branch. The executive branch would
make .:rior analysis an would recommend budgets and programs
to the :f

gislative committees and to the school board itself.

0
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EgaZitarian Model

The clescription of the federal model involved the
direct application of a political model to schGol governance.
Another possibility for generating different organizational
models for urban school districts is -L.) use innovative
concepts as a basis of rea.,_janization. In this section we
have attempted to incorporate some novel concepts of plu-
ralism into a description of an organizatioal arrangement.

Rationale.--In the egalitarian model, pluralism is
defined as the source of power to accomplish cooperatively
d-:fin,3d goals and purposes and as the process for accom-
plishing the collegially determined purposes and goals.
Such a process requires substantial agreement with the source
of authority and power, if the objectives of that authority
and power are to-be achieved, The egalitarian model divie2:s
the decision-naking process into two basic areas. One is
the area of lay responsibility and the second is the area
of professional rasponsibility. In addition, the egalitarian
mo3e1 a separation of the judic'ul from the exe u-
tive iunctions.

The source of all decisions is located in fie
persons who are most affected by those decisions. A plural-
istic educational sNstem begins with the establishment of
the goals and F :poses for which that system exists. This
is a lay function to be carried out by persons representing
the community.

Organizational chart and brief description.--The
egalitarian model was developed to illustrate how partici-
pation can be provided in a meaningfu m-Inner through the
division of power and authority intc Apecific functions o
responsibility. This model is an example of extreme
fragmentation of organizational functions under the plural-
istic point of view. It is very far removed from the
monocratic bareaucratic structure. It may prove to be
equally as dys:unctional in practice as the traditional
burea- -atic structr-7e. Figure 5-9 depicts four possible
areas L. primary responsibility and those who are responsible
for the attainment c these -"eas. It also describes the
advisory responsibility. The lay board is composed of
citizens who are elected from gec -aphic areas of the system
sc..rved and others -ppointed by the Mayor (or chief political
cl-fficer of the area). The lay board has a rAaff to assist
it in carrying out its primary responsibili'Lips. lay
board is responsible for: (1) the determination or
educa-_-_.ional needs, (2) the determiration of educational
goals that reflect these needs, (3) the securirg of funds
tc, accomplish these educational goals, and/ (4) the eval -
aion of the educational programs that T,ve been imple-
mented to determine if and how they achieving the
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educational goals The lay board will consirt of seven
to nine members who will serve rotating terms.

The professional board is composed of members
elected from the following four groups: the teacher organi-
zation, the administrative organization, the service and
maintenance organization, and secondary school pupils. Like
the lay board, the professional board also has a staff of
full-time members who al- res2onsible for assisting (1) in
the translation of educational needs and goals into attain-
able objectives and (2) in the translation of these objec-
tives into specific educional programs. This means that
the professional board Nall be responsir:e for the alloca-
tion of the educational resources secured by the lay board.
The professional board will produce the educational budget,
which is basically a professional decision. TT.e professional
board will also -ssist in an advisory capacity to the system
lay board, review board, and to the superintendent.

The third area consists of the superintendent, his
staff, and the personnel at the central nffice and school
level who carry on the educational progrars. The superin-
tendent has the final responsibility for the implementation
of th edncational programs determined by the professional
board. He L-erves as tle chief advisory officer assisting
thc _)rofessional, and review .,oards in the attainment

?rimary responsibility.

The review board repres,mts the fourth area of
This boarc. has reponsibility for arbitra-

nd mediation between individuals .d groups within
,ystcrn and between the system, or parts of the system,

,virnment. The board may be appointed by a
of officials serving as an exofficio aproirting

rd or by the chief executive officer of the state. The
wiew board also has responsibility for thr. interpretation
policies, rules and regulations.

The process of pluralism.--1.11nralism is not an end,
but is a means that can be described as a process. The
system lay board has the responsibility for the determina-
tion of educational needs and goals. These ,:oals are then
take l'. by the system professional board and trans'ated into
attainable objectives which are, in turn, developeu into
specific educational programs. These educational progrias
are implemented under the authoricy of the school superi--
tendent, and the programs are then evaluated :-:17 the systL:m
lay board. The results of the e-!aluation are used in
determining new needs and goals for the educational system,
which will then result in new attainable objectives, and
the process continues. The zaperintendent occupies a crucial
position in the process of plu:alism Ln that he carries b=.stic
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responsibility for the area of program implementation and
advisory responsibility for all other areas. The .process

is shown in Figure 5-10.

If pluralism, as described in the egalitarian
model, were carried to its logical conclusion, the process
would operate at each school with a school lay board
determining needs and goals, a school professional board
translating these needs and goals into objectives and pro-

grams (the principal being responsible for implementation)/

and the system lay board evaluating and thereby revising
the needs and goals. If the process were carried on at the

local school level, the system professional board members
could be elected by the school professional boards.

The process of pluralism, both on the system and

on the school level, involves a concensus or group approach.

No one person or group exercises a veto within the process.

In order to be effective, the process of pluralism will

require time for the professionals tc develop resources
and understanding of the total system. This means that
professionals elected to the system or school board will

need at least 20 percent released time from their job

assignment. The cost of their time will be borne by the

system itself.

Fina.cing.--The system lay board is responsible

for determining the amount of funds that shall be secured

from local sources, for securing this money, and for appro-

priating the money in broad categories in relation to the

goals that have been set for the educational system. The

professional board would be responsible for the specific

allocation of funds and the preparation of program budgets

to fund the educational programs that are the logical result

of the educational needs and goals. The superintendent is

responsible for spending the funds in accordance with the

budget and for maintaining adequate records and procedures.

The lay board is responsible for securing an annual audit

from an external source.

The pluralism becomes most real in the budgetary

process because the lay board determines how much money,

the professional board determines the specific spending

categories, and the superintendent actually disburses the

funds. One can anticipate, for example, that the profes-

sional board will desire more money than the lay board will

secure. At this point the school professional board will

have to allocate the available funds on the basis of pri-

orities. This process will call for no small amount of
negotiation between the two boards. At all times the

review board is available for arbitration or negotiation.
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Selection of personnel.--The professional board and
the lay board could jointly develop criteria for selecting
the superintendent. Based on these criteria, the professional
board should recommend persons for the office of superin-
tendent to the lay board, and the lay board would then elect
a superintendent. In the event that the nominee or nominees
were unacceptable, the professional board would submit the
names of additional persons. Staff positions will be filled
by the superintendent in accordance with criteria developed
by the lay and professional boards. The superintendent
could be given authority to appoint school principals and
teachers. This would give him a base of power with the
prcfessional and lay boards. Another possibility would be
to require the school superintendent to appoint principals
subject to confirmation by the professional board and in
consideration of criteria advocated by the lay board.

Participation in individual schools.--Considerable
attention needs to be given to organizing for the cooperative
participation of parents, teachers, and students at the level

of the individual school. Numerous studies have indicated
that there is very poor communication among tha school
personnel, parents, and many of the students of the school.
Furthermore, studies of the social system of these schools
indicate that many of them exhibit extreme closedness.

In the past educators have tried various kinds of
official and unofficial advisory groups as a means to pro-
mote cooperative planning among school personnel, parents,
and students. Parent teachers' organizations are prevalent

among the schools. Within recent years, there has been
a revival of interest in the community school as a means
of promoting an effective communication linkage between the
school and the attendance area it serves. Interestingly,
these approaches have met both success and failure. There
are many schools in which viable parent teacher participation
and cooperation is a reality. In many other schools this
cooperation is missing, and, in too many instances, animosity
exists between teachers and parents.

Not enough is known about how to achieve more
cooperative parent-teacher participation in individual
schools. A change in the central organization would help.
Local schools have been too standardized by bureaucratic
organizations. The chief argument being advanced for the

"voucher plan" is that it would give parents options of
different types of schools to which they could send their
children. The "option" in the minds of the advocates of

the voucher plan is of course a private F-lhool. However,
there is no reason except bureaucratic rigidity why options
of different types of schools emphasizing different goals,
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specialties, and methods of teaching cannot be provided in
a public school system. Some writers suggest that the
schools are too much like the "factory organization" and are
possibly becoming more so each year. Perhaps individual
schools should be given greater autonomy than they have
enjoyed in the past. This would provide opportunity for the
exercise of leadership by administrators and teachers. There
is little reason for encouraging cooperative participation
in the operation of schools if most decisions are made and
handed down from a central bureaucracy.

Leadership abi)ity is necessary for successful
school-community participation. In many of the ghetto
areas of large cities, the old power arrangements have
been supplanted by a structure that is mercurial. Tradi-
tionally, educators were taughtto react to a stable power
system. They have no :.. been schooled in the political process
of continuously identifying community leaders and providing
leadership in organizing a structure for effective coopera-
tion. School principals need to be astute political leaders
so that they can, in cooperation with other community and
educational leaders, provide formal and informal means for
ffective school-community cooperation.

Encouraging Participation

Describing new organizational arrangements to provide
opportunity for.participation in the process of education is
a very complex task. It will require the investment of much
more inventive effort than has been exhibited during past
decades. One must always realize that providing the oppor-
tunity for meaningful participation will not: assure involve-
ment of professional personnel and citizens in making
decisions. Some would argue that, if the opportunity is
provided for participation, the rganizational theorist
has fulfilled his obligation. is debatable. If people
do not participate regularly, tj-, :end to lose opportunity
for future participation in educa,_ -Dnal decisions because
the formal structure for power tenas to be superceded by
the build-up of informal power. Thus another very important
problem is to provide leadership in encouraging lay citizens
and professional personnel to use the opportunity to par-
ticipate.

Numerous writers have emphasized the need to make
changes in educational organizations to provide greater
public and professional participation in the operation of
schools. There is much criticism of existing organizations.
However, when one searches this literature for descriptions
of organizational models to replace the present organizations,
he is discouraged by the lack of well-developed, conceptually
tested replacements for the traditional bureaucratic model.
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Thus critical anal-,ses of existing organizations (describing
what is) are much easier and academically safer than at-
tempting minute descriptions of innovative substitutes. Many
have discussed, in very general terms, the advantages of
adopting pluralistic models.

A pluralistic organization is designed for more
openness, diversity, and division of the power than currently
rests in the bureaucratic organization. A pluralistic
organization depends upon the effective participation of
personnel at all levels. This plan is supposed to increase
the effectiveness and efficiency of the organization because
all of the assets of the organization can be utilized more
rully than in the monolith4c. structure. Also, the added
oIportunities for particip, =ion are supposed to increase the
likelihood that the public schools will provide services
congruent with the educational needs of the students served
and of the teachers who teach. Yet a pluralistic organi-
zation is itself one among several options for the urban
school administrator. Pluralistic organizational arrange-
ments are not fully enough developed at this writing for
immediate implementation. There are some immediate possi-
bilities for conceptually testing some models. This process
should be expedited. The conceptual testing should be
followed by some very carefully designed field trials of
different organizational arrangements.

Approaches to Bureaucratic Modification

Many of the so-called attempts to reorganize large
school districts are modifications in the bureaucratc
structures. One may well question whether such modifications
really remove some of the problems associated with bureau-
cratization in complex organizations. Nevertheless, since
modification is frequently practiced, the purpose of this
secticA is to illustrate two approaches to modifying the
traditional bureaucratic organization. The writers emphasize
that these are illustrative only. Many different modifica-
tions could be, and indeed are, tried.

Program Planning and Budgeting System

Since the Program Planning and Budgeting System
(PPBS) threatens to reach "band wagon" adoption in some
states, the staff considered reorganizing the bureaucratic
organization using this technique. The PPBS is not applica-
ble only to the bureaucratic models. Indeed the technique
is applicable to any and all of the organizational models
discussed in this regcrt.
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The major elements of an educational program
planning and budgeting sytem include: (1) A comprehensive
program structuring and defining the educational objectives;
(2) A systematic identification and analysis of the alter-
native means to achieve the educational objectives; (3) A
multi-year program and financial plan for attaining the
objectives; and (4) a listing of provisions and procedures
for periodic updating and re'rision of the educational
objectives through review of aL.tual performance in achieving
the objectives.

The organizational charts in most urban school
systems are differentiated on the basis of function. For
example, the assistant superintendents normally serve in
the following areas: Insi-ruction, personnel, pupil personnel
services, administration, imusiness, and special services.

Organizational Chart Bas on PPBS Technique

E. L. Lindman, as part of the National Educational
Finance Project, developed a se-,-)ol finance matrix using
PPBS. Lindman divided the pros into three basic types:
(1) Instructional Programs under which he included the
basic foundation programs to -; 2plement the foundation
program, special education, vocational education, com-,iensatory
education, cul' -11 and recrea nal prc9rams, (2) Student
Services, undr.,,i inich he incluL -pupil transportation,
counseling, health services, luii program and student
activities, and (3) Supporting Services under which he
included administration, maintenance and operation of p]ant
construction and equipment of plant. This breakdown of
programs does not correspond to many organizational charts
used today. In order to make control and responsibility
effective, the traditional organizational charts will have
to be changed to reflect these areas.

Using Lindman's school finance matrix the
organizational chart shown in Figure 5-11 was developed.

According to some observers this reorganization is
functional and procrraP-ratic and enables the evaluation
--rocess and the revic_,J 7,:trocess to be carried out within the
individual divisions 11)f the urban school system. This means
that responsibility is not lost, but is focused.

The superinrendont will need to develop a new role
for himself. He does not make all the decisions, but he
involves others in his actual decision-making process
through PBS. PPBS does not relieve him of the necessity of
making decisions; rather, it changes the process into a
much more systematic practice.
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The basic foundation program is the largest of the
fourteen program areas and a special title should be given
to the director of this program to indicate the crucial
nature of this specific program.

System Spanning Unit

Most urban school administrators are not ready to
adopt, nor are most university professors of educational
administration ready to recommend one of the pluralistic
models described earlier. Yet, many persons connected with
urban education recognize a need to improve the communi-
cation pattern, both within the school system and with the

community. The use of system spanning is one alternative
for accomplishing improved responsiveness in bureaucratic
organizations.

Rationale.--General systems theory enables one to
look at a school system as a living social system composed
of people and subsystems. Most observers are able to
recognize some of the obvious subsystems, such as that of

the school, classes, centra] administration, teachers,
administrators, the school board, parents, and students.
Even a casual glance at this list indicates that few of
these subsystems are discrete, that some people are members
of three (A.: four of tbese subsystems. The bureaucratic
model seeks to link these subsystems together through a
superordinate-subordinate structure for decision-making and
communication. This hierarchical arrangement of super-
ordinate-subordinate relationship is used for the communi-
cation and for the decision-making process. Within the
urban school settina, it is an understatement to say that
the bureaucratic model is not totally satisfactory.

One concept that develops from social systems theory
is that of system spanning units, which by definition are
designed or developed to cross subsystems boundaries and
to cross the boundary of the school system itself. Most
persons are familiar with some examples of system spanning
units. The school board is designed to cross the boundary
between the school system and the school's environment. In

fact, the members are elected from the environment, yet
they are members of the school system. The principal has
alesays possessed the role of linking the school, that is,
the teachers and the classes, with the central office; as
well as linking what takes place within the school with the
parents. Athletir- within the secondary schools, and
especially footba_J., has served as a crucial emotional and
psychological spanning unit that pulls the student body and
parents together. In many large urban high schools foot-

ball is probably the only activity in which a majority of

the students partiuipate at least eLotionally.
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From the European courtries the concept of the
ombudsman has been developed. He is within the system, yet
not within the system and is an input point for gripes,
grievances and ideas. Critics of the community power struc-
tures indicate that especially within an urban city the
structure tends to be pluralistic but still exists as a
viable informal structure. The ombudsman approach seeks to
link together individuals, businesses, and philosophies so
that coordinated action can be effected. Almost every per-
son within a school system has informal social contacts in

the community, people to whom they interpret the school
system and from whom they receive information and feedback.

Many school systems have tried to accomplish some of
the objectives of a system spanning but most have had a
notable lack of success. One example is a school system
research staff visited during the time that a secondary
school was being boycotted. The central office had an
attractive young lady at the reception desk whose job was
to be available to the public for telephone or personal
communication information. The secondary school had
been experiencing a boycott, almost a riot, from approxi-
mately 8:30 A.M. 7.t was 3:00 P.M. in the afternoon before
she was given any official information as to l'hat to say to
the community, parents, or reporters.

Organization of system spanning unit.--Instead of
deper ing upon the multitude of informal and semi-formal
contacts an urban school system might develop a unit with
sufficient status and resources that it can effectively
accomplish the goal of spanning the community and profes-

sional establishments. It needs to be formalized even
on the organizational chart and its functions need to be
spelled out in writing, not only for the benefit of the
board, but for the benefit of the community and participants

within the school system. The establishment of such a unit
does not eliminate the needs of the system to maintain all
other types of system spanning operations. In fact, one of
the primary functions of this unit would be to encourage
semi-formal and informal system spanning.

This department or division should be attached out
to the side of the superintendent where it can have direct
access to the superintendent but would have no line duties
or responsibilities. It would serve to span subsystems
within the school system and to reach across the boundaries

of the school system into the community.. This subsystem
must early establish its integrity and its responsiveness
when called upon from within the system. It needs to provide
information whenever requested and access where needed by
an individual either external or internal to the system.
This unit should seek to provide the necessary access. In
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effect, the unit should seek to open up the system for ideas,
innovation, interpretation. The unit should have the ability
to establish ad hoc committees for study groups and other
related activities. Au hoc committees comprised of teachers,
administrators, lay people and students have frequently been
quite useful in performing system spanning funce,ns.

Review board.--In most large urban school districts,
parents, students and even principals feel that the size and
formality of the bureaucratic structure prevent them from
effective participatiGn in the governance process. Equally
as crucial it prevents them from putting ideas and informa-
tion into the system, and from receiving information and
adjustment from the system. As stated earlier, the ombudsman
functions to provide access information and has inrormal
power and influence within the system in order to effect
certain changes. The larger size of the modern urban school
bureaucracy may effectively prohibit a single individual
from serving this function. The appointment of a review
board, which would hire a staff to assst it in the accom-
plishment of it's nurpose, may be a better approach. This
review board would be available to any communiLy person,
parent, student, teacher, service employee, principal or
staff member who had attempted to use the bureaucratic
process, and was unable to receive satisfaction. This board
would also have a series of staff members whose functions
would be preventing conflicts, determining facts, providing
access, and seeking to provide solutions to problems. This
would mean the staff would be able to go into schools within
the system in order to know what was happening, and to seek
to prevent areas of conflict and concentration from being
dysfunctional within the system.

Description of formaZ operation.--A three man board
could be appointed from one of the following manners:

1. Appointment by the chief of state, educational
officer.

2. Appointment by the chief of a local policical officen

3. Appointment by the local school board of one member,
superintendent, one member, and either local or state
political officer, one member.

4. Direct election in the community.

This review board might have a staff at the ratio
of approximately one full-time professional, member per
300 full-time equivalent teaching units. This would provide
sufficient personnel to allow both the investigative and
preventive functions to be accomplished. The staff members
would be under the direct control of the board, and would

192

202



report directly to them. The review board wouLd maintain
a central office function in order to be avai2able to pLr-
sons within the system and within the community served by
the system. This board should have access to information
within the (-.:hool system itself in order to provide this
Information to those requesting said information. This
board is similar in function to the police review boards
although substantially different in its emphasis upon the
preventive aspect. At least one member of the board should
have legal training and experience. The board would have
the responsibility for mediation and interpretation between
individuals and groups within i*te system, and between the
system and parts of the system and the environment. When
necessary they would need to have some arbitration au-
thority ill order to make a final determination. They should
ale,' be responsible for the interpretation of rules, poli-
cies and regulations of the school distri.
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CHAPTER VI

CONSEQUENTIAL ANALYSIS

Urban school districts are under indictment from
many political groups in the urban setting for their opera-
tion, for their educational programs, for the quality of
their graduates, and for the number of dropouts. Education
is the concern of national.and state political leaders as
well as croups of citizens who feel they have been disenfran-
chised in the educational decision process. New York and
Michigan legislatures have recently mandated respectively
that the school districts of New York City and Detroit be
decentralized, and have passed bills setting guidelines
which, in large measure, will determine the type and amount
of decentralization. Leaders in the New York and Detroit
school districts have expressed their fear that education
of children has been overlooked in both of these legisl tive
mandates, and that decentralization cannot assure the
improvement of educational opportunity or achievement and
may well impede both.

Educators have not developed a set of criteria to
use in evaluating the organizational models of urban school
districts. There is no set of common goals and values to
determine what the model should achieve. This makes the
organizational pattc,rn particularly vulnerable to those who
do have a set of goals which they wish to see achieved. An
organizational model does not insure the attainment of any
educational or social objective, but can only facilitate
or hinder their attainment, at best. Urban school districts
must first determine the objectives for their educational
program, and then examine their existing pattern of organi-
zation to see how it facilitates or hinders the attainment
of these objectives. The next step would be to consider
possible organizational alternatives which would facilitate
the attainment of the higher priority objectives with a
concurrent loss of the least number of second priority
objectives. Each of the alternative models described in
this paper would facilitate the attainment of certain
objectives and probably reduce the possibility of attaining
certain other objectives. Unless the school district
develops a frame of reference within which to operate and
to examine change, a change to a new organizational pattern
may produce dysfunctional results for organization and
education.
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Recent criticism cz,ncerning urban schools and urban
education has focused upon several issues: Equal educa-
tional opportunity, community participation and/or control,
professional participation, equality and adequacy of the
financial base, change and innovation, the failure of a
school system to educate effectively black and culturally
deprived students, and the desire of community groups to
have v veto power over certain professional decisions.

Two approaches to analyze the organizational models
presented in this paper are developed in this section.
First, evaluative criteria based on the statements of
literature and the consultants who participated in the
development of the models will be described and used to
compare each of the existing models. Secondly, the results
of using the Delphi Technique for predicting future activi-
ties and events will be presented. This discussion provides
the perceptions of practicing large district superintendents
and chief state school officers. This group is engaged in
the ongoing operation of public school systems, and may be
considered as an expert group which has initmate knowledge
of what is happening to urban school organizations, and
what may be happening in the future.

EvaZuative Criteria

Eleven evaluative criteria were used for analyzing
the alternative models for organizing urban school districts
in this paper. These criteria were:

1. Extent of opportunity for securing and utilizing
human resources for the attaining of educational
objectives.

2. Extent of organizational provision for providing
the maximum oppo-tunity for pupil development in
his social-environmental setting.

3. Extent of equality of financial base.

4. Extent of organizational provisions for breadth of
educational program offerings for which credit is
recorded.

5. Extent of organizational provisions for breadth of
noncredit and social service offerings.

6. Extent of opportunity for optimum facility utili-
zation.

7. Extent of organizational provisions for partici-
pation in governance by:



a. Students (secondary)

b. Faculty and staff members.

c, School and regional administrations

d. Central administration of district.

e. Local community and parents.

f. Governing authority of district.

8. Extent of organizational provisions for
planning and evaluation.

9. Extent of organi&ational provisions for
innovation at the school level.

10. Extent of opportunity for developing a heterogenous
student body And faculty.

11. Extent o ase of implementation.

long-range

change and

Each of the models in the paper was rated as high
(H), medium (M), or low (L), to describe the extent to which,
in the judgment of the staff, the model might facilitate the
accomplishment of the specific evaluative criterion. These
judgments were purely subjective, speculative, and subject
to error. There is no model discussed which rated high in
every criteria. None of the models rated low in all of the
criteria. In evaluating a specific model, the criteria for
evaluation must be ranked according to priority so that the
high priority items shouldbe rated high, and the low pri-
ority items rated M or L. The alternative models are ana-
lyzed by the criteria in Table 6-1.

The first six of the criteria relate to financial,
material, and human resources and their application to the
educational program. Evaluative criteria seven through ten
relate to the organizational structure and the organi-
zational arrangement for the operation and governance of
che school system. Item number eleven describes the ease
with which the model could be implemented, The ratings
given in Table 6-1 are discussed in the following sections
of this report.

Evaluative Criterion No. 1: Extent of Opportunity for
Securing c 7 Utilizing Human Resources for the Attaining
of EducatiGnal Objectives

The size of the operating school district is closely
correlated to the facilitation of this evaluative criterion.
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A district must be large enough to: (1) support a
personnel division that can seek qualified prospective
personnel; (2) have the breadth and depth of educational
offerings that will enable each teacher to perform at his
optimum level; and (3) have comprehensive programs for
evaluation, inservice education, and professional promotion.

The district must have adequate financial resources
to enable it to attract and hold the best personnel possi-
ble.

The community control district which operates its
own educational program would not have sufficient size to
rate high on this criterion. Part of this disadvantage
might be overcome through the philosophical and valve
orientation often found in ::ommunity control. The state
RESA model, MESA, and unified city and county models are
rated high !:,ecause the size of the district would facilitate
wide utilization of human resources. The size of the dis-
trict would enable it to have the most effective promotion
programs, and to have a wide range of opportunities for
utilization of the human resources. The egalitarian and
federal models are rated high because the organizational
arrangement is designed to encourage the maximum effective
participation by organizational participans at each level
of the organization. This means that better trained and
dedicated teachers and administrators will be attracted
because they can have an effective input in a decision-
making process of the school district.

Evaluative Criterion No. 2: Extent of Organizational Pro-
vision for Providing the Maximum Opportunity for Pupil
Development in His So:?ial-Environmental Setting

The child does not live his life in t.le school
classroom. The home and family environment contribute
significantly to the child's educational readiness. A so-
cial interaction with his peers and those in the sur-
rounding areas affect not only his readiness but his desire
for education. The need for food, clothing, medical care,
dental care or emotional security all detract from his
educational readiness. Though many of these needs ar,.: met
in part by various social agencies, the need to coordinate
their efforts in order to improve the results for the
individual pupil is recognized in many urban school dis-
tricts.

Only two of the alternative models are rated ligh
on this criterion and for different reasons. The Coordi-
nated Community Resources Corporation (CCRC) model is rated
high because all of the social service, education, and
welfare organizations are organically combined in the same
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organization, and the operational program for t:'ese
districts is carried on at or near the school site. This
means that the resources are immediately available to meet
the needs of pupils, parents and the community.

The community control model is rated high because
of the intense local community participation in the govel:-
nance of the school district, and therefore, the people
would be personally aware of the social environmental
setting and would seek to have the educational program
reflect this knowledge and to meet the needs of the pupils.

Evaluative Criterion No. 3: Extent of Equality of
Financial Base

The reliance on a local property tax as the main
component for educational financing has created serious
inequities in the educational opportunities available to
the students or urban school districts. Examples of
variation in assessed per pupil evaluation of ten to twelve
times, in adjacent districts, are not common. To use
larger metropolitan areas as a finance base will provide
greater equality than the unified districts. Yet, there
are significant variations in the metropolitan regions of
a state. Total state financing of education and a con-
current elimination of the local property tax will provide
greater equality than the unified districts. Federal
revenue sharing funds could be distributed to help equalize
the educational resources between states.

The smaller the area served by a school district
from which it draws its financing, the greater the ine-

quality of financial base. If a community control district
were to rely on the area served for a significant portion
of it's educational financing, it would rate very low in
equality of financial base. Some community control advo-
cates, however, suggest collecting of the tax funds on a
metropolitan base and distributing the funds, without
significant educational controls, to a community control
district for operational purposes.

Evaluative Criterion No. 4: Extent of Organizational Pro-
visions for Breadth of Credit Educational Program Of-
ferings for Which Credit is Recorded

Four of the models discussed in the paper were
rated high in this criterion. The size of the units is
the main reason for the rating. Districts above 30,000
pupils are able to offer significant numbers of indepth
courses within a discipline sequence, and offer a wider
range of credit program offerings. The community control
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model, with 5,000 pupils would not have sufficient pupils
to offer the range or depth of educational programs needed
to meet the variation in pupil needs and abilities.

Evaluative Criterion No. 5: Extent of Organizational Pro-
visions for Breadth of Noncredit and Social Service Of-
ferings

Size again is a major determining factor in the
extent of educational noncredit and social service program
offerings that a district can provide. A large district
with a larger range of student needs, will have a signifi-
cant number of pupils interested in these offerings. The
small districts of less than 5,300 pupils would not have
sufficient pupils needing individual programs to economi-
cally offer them.

The CCRC Model, due to it's close connection with
other social service agencies would rate extremely high
in ability to provide the breadth of noncredit and social
service offerings that the people need and desire.

Evaluative Criterion No. 6: Extent ,)f Opportunity for
Optimum Facility Utilizatqa

The CCRC Model, due t t. multiple organizations
that will be using the facili'Lie21 would provide the
highest level of faciliy utili;tion. For example: the
medical and dental wo!:;ii be located in school
facilities. The lih):ary Ear:ies would be open to the
community. Th-, 0a:;.(-Tccund areas would be used
during school irc,r: !I:c=r i eriz,o1 functions. Before and
after qcho_a, they wo)Ild for community needs and
functions. The clasom would be available for community
activities of an 'itzat:,onal and a social nature. The
community control, federal, and egalitarian models all
have high utilization of facilities due to the maximum
involvement that th.J:.6e models afford for community partici-
pation in the decY. process. Parents and othrJrs within
the community would have an opportunity to express organi-
zationally, their desires for utilization. By havinci a
voice in its control, the school center would be able to
effectively provide the services that they desire.

Evaluative Criterion No. 7: Extent of Organizational
Provisions for Participation and Governance

Only the federal and egalitarian models allow for
direct student participation in the governance procedures,
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and this only at the secondary level. Only these two
models provide for direct faculty and staff participation
in the governance procedure. This means that the other
models, while they may provide for adv5sory or information
inpu:. to the decision process, do not directly involve stu-
dents, faculty, or staff members in the decision process
in a significant manner.

The federal egalitarian, community control, feeder
decentralization, and regional decentralization models
h-ve a high stress on the involvement of school and
regional administrators in the decision process. These
people are involved, either through administrative decen-
tralization or through organizational structures that
provide for their participation, in the ultimate decision
process. The unified city and county, state I, CCRC, and
MESA models are high in the amount of participation by
central administration of the school districts in the
decision process. These models Ire large, complex bureau-
cracies and in the nabire of the decision process much
of the final authority will be in the central adminis-
tration. Feeder decentralization, community control,
federal, and egalitarian models provide high authority
to the local community and parents for their participation
in the decision process. The size of the units increases
this in the feeder decentralization and community control
models whereas the organizational structure provides this
in the federal and egalitarian models.

The governing authority, or board, of the large
districts would have high participation in governance
due to the size of the organization and the centralized
nature of the decision process.

Evaluative Criterion No. 8: Extent of Organizational
Provisions for Long-Ra7.ge Planning and Evaluation

The two pluralistic models, federal and
egalitarian, have a built-in process that involves oppor-
tunity for long-range planning and continuous evaluation
both on the school and the central administrative level.
The experience of large school districts and their ability
to us- funds in a diverse manner have enabled most of
them to develop a separate component of the organizational
structure for long-range planning and for continuous
evaluation. This is normally found in the research
division. The tremendous pressure on urban school dis-
tricts to meet Immediate needs and to react quickly makes
the necessity of long-range planning, so that action can
be based on the context of the future, all the more
crucial.
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Evaluative Criterion No. 9: Extent of Organizational
Provisions for Change and Innovation at the School Level

The larger units do not have an organizational
provision for change and innovation at the school level.
Research in educational administration tends to show that
size is an inhibiting factor upon the perception of those
at the school level.

The community control models, due to their lack
of complexity and size, and the pluralistic models, due to
their organizational structure, would significantly
encourage innovation and change at the local school level.
In the community control models, this change might not be
congruent with change in other adjacent districts. Due
to the large number of school districts in an urban setting
when organized on a community control basis, experiments
would be overlapping and knowledge and information might
be difficult to communicate from one district to the other.

There are some research data showing that even
in the large organizations change and innovation can take
place through the availability of funds for special uses.
The federal funds for education, especially Title III of
ESEA, are a significant example of how change and inno-
vation can take place at a school or school district level,
even with centralized funding.

Evaluative Criterion No. 10: Extent of Opportunity for
Developing a Heterogenous Student Body and Faculty

The community control and feeder decentralization
models, due to the fact that they serve approximately
5,000 pupils within an urban setting, would rate very low
in the ability to develop any significant amount of hetero-
geneity. Due to the location of the schools, and their
service to the surrounding homes, the people will be
basically of a similar socioeconomic, racial, and cultural
background.

The unified city, county, and the state I model
would allow for the greatest amount of heterogeneity, and
this would have to be accomplished primarily through
busHing, location of schools, and open housing patterns
rather than within the context of the neighborhood school.

Evaluative Criterion No. 11: Extent of Ease of Implemen-
tation

The unified districts, MES71, and service
decentralization models, would have the highest ease of
implementation. They would probably face the least amount
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of political and economic opposition. Since examples of
these models are in operation, there would be little diffi-
culty in understanding them. The State I Model, although
it is operational in Hawaii, would face severe opposition
from the community control advocates, from the profes-
sional educators, and from parents and citizens who feel
they would have even less participation in the governance
of schools.

The CCRC model would face strong opposition in
implementation due to the fact that many citizens would
see this as socialistic, if not communistic. Professionals
in the health, education, and welfare areas would have
important reservation about the arrangement. Many people
are suspicious and feariul of size and complexity of
organization, and this would be a sizable and very complex
organizational arrangemcant. This model could be imple-
mented on a partial basis, by increasing the amount of
coordination and cooperation with the existing agencies.
This would take initiative on the part of the officials of
local and state government.

The community control model, although much written
about and discussed, and although it has been experimen-
tally tried in several districts, faces strong legislative
and professional education opposition. This has been
elridenced in the legislation passed in both the New York
and Michigan legislatures.

The two pluralistic models, federal and egalitarian,
will likewise face strong legislative opposition because
the legislature would not understand certain aspects of
the approach. There would be a tremendous problem in
gaining community support because the people usually have
not thought in terms other than of a bureaucratic decision-
making. The opposition of professional educators would
probably be strong, although there are certain facets of
the model they would probably prefer.

DeZphi Projections

The need to develop techniques that enable
decision-makers and educational planners to have some
insight into the future developments, has led to the
adaptation of the Delphi Technique to education. The
Delphi Technique was developed by the Rand Corporation
and has since been refined by the Institute for the
Future, Middletown, Connecticut, and the Syracuse Edu-
cational Policy Research Center, at Syracuse University.
The Delphi Technique involves the judgments of persons
who have expertise within the area under study and seeks
to avoid certain undesirable factors, such as specious



persuasion, unwillingness to abandon publicly e..f.pressed
opinions, and the bandwagon effect of majority opinion
(Dalkey and Helmer, 1963). The Delphi Technique helps to
avoid these difficulties because it is carried on through
a series of questionnaires, which enable the experts to
exchange opinions anonymously, to have feedback on the
opinions of others, aryl present the possibility of revising
the estimates. The Delphi Technique has been used to fore-
cast technological and scientific developments, and their
societal consequences (Gordon and Ament, 1969), develop-
ment of long-range forecasting methods for Connecticut
(Helmer et al., 1969) , clarifying and setting priority of
an intermediate school district objectives (Anderson, 1970),
forecasting future developments in education in Utah (Jacob-
son, 1970), and soliciting quiet consensus regarding goals
of a school o education (Cyphert, 1970).

The Delphi Technique has pro ad useful for fore-
casting of long-range expectations ir.. several areas.
Although the Delphi Technique has not been used to forecast
possible organization structure or changes in organization
structure, the research staff felt that the Delphi Technique
would be useful in this area.

Using the literature, the consultants from organi-
zational theory areas, and the superintendents of the
districts that participated in the studies described earlier
in the paper, fifty statements were compiled describing
possible organizational developments. These statements
were then edited for clarity and understanding and a field
test was conducted using doctoral s,..udents at the University
of Florida, who had had experience in educational adminis-
tration in large school districts. These students were asked
to complete the questionnaire and to comment on their under-
standing of the questions and the instructions accompanying
the questionnaire. A second test was conducted in a large
urban school district among principals and central office
administrators. The results of these two tests eliminated
twenty-three of the fifty items as being ambiguous, irrele-
vant or of little consequence. Twenty-two of the 27
remaining items related directly to specific organizational
models presented in this paper. The research staff felt that
the forecasts of the chief state school officers and the
large school district superintendents would provide a means
of determining the reality and possibility of implementation
of the models. Two of the items remaining dealt with
financing education on a state and federal level, which
had implications for organizational structure. Two of the
items dealt with the reorganization of the role of the
superintendent, which has implications for organizational
models for urban school districts, and the 27th item



concerned the use of advisory boards for school districts
in urban settings. See appendixes G, H, and I for mate-
rials and questionnaires used in the Delphi study.

Two panels of experts were arranged. One panel
was composed of chief state school officers or a desig-
nated representative of the chief state school officer.
Eighteen states agreed to participate in completing all
three of the questionnaires involved in the Delphi Tech-
nique. These states include: California, Colorado,
Delaware, Florida, Georgia, Kentucky, Minnesota, Missis-
sippi, Missouri, Montana, New Hampshire, New Jersey,
Nevada, Ohio, Oregon, Pennsylvania, South Carolina, Texas.

A second panel composed of superintendents of
large school districts or their appointed representatives
included the following:

Albuquerque, New Mexico
Garden Grove, California
Phoenix, Arizona
Fresno City, California
Po:tland, Oregon
Seattle, Washington
Denver, Colorado
Jefferson County, Colorado
Prince George County, Maryland
Baltimore County, Maryland
Montgomery County, Maryland
Birmingham, Alabama
El Paso, Texas
Mobile County, Alabama
Duval County, Florida
Polk County, Florida
Baton Rouge, Louisiana
Decatur, Georgia
Hillsboro County, Florida
Pinellas County, Florida
Charlotte, North Carolina
Flint, Michigan
Cleveland, Ohio
Toledo, Ohio
Columbus, Ohio

All of these school districts have 50,000 or more
pupils, ,--1d were willing to give the time necessary to

complete the qw.stionnalres.

Each questionnaire probably required in excess of

an hour and a half time to complete. The first question-

naire administered (Questionnaire I) contained the 27
items, and the participants were asked to enter their
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estimates as to the date that this event will occur. They
were also asked to enter their judgment as to the desira-
bility of this event on a seven point scale (plus three to
minus three). They were asked to enter their judgment as
to the impact of a particular item on the quality of edu-
cation on a four point scale from zero to three (see Appen-
dix G).

On the second questionnaire administered (Question-
naire IT) they were given the panel consensus (the inter-
quartile range) on Questionnaire I. They were also given
their previous 50 percent date and asked to make another
estimate as to when the event would occur, if ever. If
their second estimate was earlier or later than the panel
consensus, they were asked to state the reasons briefly
(see Appendix H).

The third questionnaire administered(Questionnaire
III)consisted of two parts. Questionnaire IIIA. gave the
panel consensus on Questionnaire II, along with the reasons
for the early and later dates. Each participant was given
his previous 50 percent estimate, and was then asked to
make his final estimate as to the date this event would
occur with 50 percent probability of occurrence. The
second part of Questionnaire III consisted of ten items,
which were judged by the panel on questionnaire I to be of
high impact on the quality of education by the panel.
They were c-iven the item, the panel judgment, and then
were aske( "if these were to occur some results might be."
They were also asked to list strategies for hastening the
desirable developments and for delaying the undesirable
developments (see Appendix I).

AnaZysis of DeZphi Data

The 27 items on Questionnaire I are listed below:

I. Education will be administered by state governments
with the concurrent elu.mination of the existing
local school districts in at least five states.

2. Education in the metropolitan areas (within a state)
will have a single taxing and financing district
and multiple operating districts in at least five
metropolitan areas.

3. Representatives elected by teacher organizations
will serve as full members of local urban school
boards in at least five urban school districts.

4. School districts will have a separate full-time
division devoting itself to communication, coordi-
nation and cooperation with the community served
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15. The internal organizational structure of at least
five urban school systems will be designed on the
basis of PPBS.

16. Students in secondary schools will participate in
policy and program areas of decision-making in at
least five urban school systems at the system level.

17. Decentralization of Administrative responsibility
will be in regions composed of a high school and
its feeder schools in at least five urban school
systems.

18. Education will be financed by state governments
with local school districts having educational and
operational control.

19. At least five metropolitan areas will see the
independent operating school districts unified into
metropolitan educational districts serving urban,
suburban, and fringe areas.

20. Teacher association organizations will, in at least
five states, negotiate on the state level rather
than -n the local school district level for salaries
and working conditions.

21. Medical, social, welfare, employment and
recreational services will be provided at school
site centers in at least five urban school systems.

22. At least five urban school systems will be
organized to provide metropolitan tax base and
smaller operating school districts thereby gaining
the advantages of the small system.

23. Decentralizat4on in at least five urban school
systems will be service ano curriculum decen-
tralization without concurrent administrative
decentralization.

24. Decentralization districts in at least five urban
school systems will have boards with legal (rather
than advisory) authority.

25. Most (51 percent) urban school systems will have
an assisant to the superintendent who will have
no line dutics but who win function as a by-pass
person for members of the school system and of the
community to gain information and access.
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26. The role of the system superintendent will become
that of an administrator and implementor rather
than the chief educational or curriculum leader in
at least five urban school districts.

27. School districts will have a separate full-time
division devoting itself to communication, coordi-
nation and information system within the district
in least five urban school districts.

The initial forecasts on Questionnaire I (see
Appendix G) are indicatJd in Figure 6-1. The polygons are
used to depict range of opinions generated by the two panels.
The high part of the bar indicates the median date on which
the panel has judged that there was a 50 percent chance the
event would occur. The shorter legs of the polygon define
the limits of the upper and lower quartiles and the bar
itself denotes the interquartile range.

The reader can easily see that on approximately
half of the items a fairly narrow range developed, indi-
cating general consensus among the two panels. It was
decided to keep all of the items, even those on which a
consensus was developed on Questionnaire I, through all of
the Delphi rocess. This proved to be desirable as both
chief state school officers and large district superin-
tendents or their representatives had a remarkable tendency
to change their opinions as to when certain items would
happen, especially when they saw their fellow superin-
tendent's opinions.

The two panels also indicated their opinions of the
desirability and the impact of each of the twenty-seven
items. The desirability of each of the items was judged
on a seven point scale from plus three through zero, to
minus three. The impact of each of the items on the
quality of education which is on a four point scale from
zero to plus three. In Table 6-2, the results of the
desirability and impact as rated by the panel members on
Questionnaire I are shown. There was fairly general
consensus except on items six, nine, and eighteen. Items
two, three, four, five, six, seven, and nineteen rated
the highest in impact, and these were selected fo: use on
Questionnaire III later. Items one, eleven and fourteen
were given a nejative desirability by both groups of
experts, and it was decided to include these on the final
questionnaire.

Both groups of superintendents see item six (or
community control) as having high impact. The superintendents
from urban districts rated it as undesirable while the chief
state school officers rated it as slightly desirable. The
ninth item, was also rated as highly undesirable by the
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TABLE 6-2

Desirability and Impact of Organizational Characteristics

Question

Desirability Impact

Chief State
School Officer

Large District
Superintendent

Chief State
School Officer

Large District
Superintendent

1 - 8 -24 33 36

2 29 41 39 44

3 -18 -36 39 44

4 45 58 42 64

5 59 41 48

6 22 - 8 44 43

7 20 16 38 48

8 35 41 37 39

9 7 -32 21 32

10 14 15 28 41

11 - 3 -24 21 10

12 15 13 23 36

13 37 37 36 35

14 -15 -26 30 14

15 31 46 34 46

16 21 42 25 33

17 21 25 32 42

18 - 6 22 33 40

19 37 41 38 45

20 0 9 15 32

21 23 49 26 40

22 14 34 30 45

23 4 5 24 22

24 - 5 - 3 19 24

25 31 21 30 24

26 32 6 36 33

27 39 38 36 40
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district superinte,dents and slightly desirable by the
chief state school officers. This item described the
development of two superintendents for single district--one
responsible for the educational program and the other for

administration. Item eighteen was raised by the chief state

school officers as undesirable, and as slightly desirable

by the large district superintendents. This item described
education as having total state financing, and local school
districts having educational and operational control. The

chief state school officers preferred to keep control with

the money.

The results of Questionnaire II are not included,

as they were intermediate results, and were not significantly
different from either Figure 6-1 or Figure 6-2. In Figure

6-2, the final forecasts by the panel of chief state school
officers and the panel of large district superintendents are

presented. The polygpns are used to depict the final range

of opinions. The hica point on the bar indicates the median

date on which the pa ielists judge there was a 50 percent
chance that the everts would occur. The shorter legs of the

polygon define the _Imits of the upper and lower quartile

and the bar itself the interquartile range. It was easy to

see the difference between the initial and the final fore-

casts, especially as the range for most items was decreased

significantly. The same results on Questionnaire III along

with additional descriptions are included in Table 6-3. The

median date, interquartile range and total range for each

of the items is given for both panel groups in Table 6-3.

The projections of the two groups of panelists show

the chief state school officer as having an earlier median

date on fifteen items, the district superintendents an
earlier median date on nine items, and the two groups being

the same on three items. The total range, as described in

Table 6-3, is normally not significant, as there were one

or two panelists who preferred to stay to the extremes even

on Questionnaire III. The total range is of major signifi-

cance in items four, five, eight, thirteen, sixteen, seven-

teen, nineteen, twenty, twenty-one, twenty-two, twenty-five,
and twenty-seven, where the range given by the panelists is

relatively narrow, and the interquartile range even narrower.

The comments of the panel concerning the
consequences of the adoption in practice of the ten develop-

ments of high impact are listad in Appendix J. The pan-

elists were also asked to indicate strategies for hastening

the desirable and delaying the undesirable developments.
Their statements in response to strategies are given in

Appendix K.
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Discussion of the
Results of Delphi Questionnaires

The items of the Delphi Questionnaire related to
one of the models described earlier in the paper. Each of
the models, therefore, had from two to eight projections as
to when it would take place and the desirability of the
particular alternative. Data relative to this analysis are
shown in Table 6-4.

Items consistent with the two pluralistic models
received six undesirable ratings out of a possible eight,
and except for a limited nature of pluralism in item 16, the
superintendents felt that, at best, it would be the middle
of the 1980s before pluralism began to appear in five dis-
tricts. Community control models received three undesirable
ratings, out of a possible four, although both pannls felt
that community control was a possibility for the early 1980s.
The items relating to state models and state control received
three undesirable ratings, out of eight, and the superin-
tendents indicated that it would be into the early eighty's
before they would be implemented. The panel indicated that
state level negotiation of teacher organizations would take
place during the middle of the 1970s. The only other
undesirable rating was given to the division of the role of
the superintendent into two superintendents; one for instruc-
tion -nd (-le for administration in item nine. This had the
latest date of implementation on the district superintendent's
questionnaires. It is interesting to note, that these same
superintendents feel that the role of the school district
superintendent will change by the early or middle 1970s, to
where the superintendent will become an administrator and
implementor or facilitator rather than the chief education
or curriculum leader in several school districts. This
indicates that they see the educational and instructional
function of the superintendent's office being delegated to
a second level person in the school system, rather than
having two co-equal heads for the district. All of the other
models had predictions of early implementation in the 1970s.

Regional decentralization already exists in more
than five of the participating districts, and the two panels
predicted that it had taken place or would in the immediate
future. They also predicted (using items four, twenty-five,
and twenty-seven) that a separate full-time division devoting
itself to communication, coordination, and cooperation with
Communities served by the school and within the school dis-
trict itself would be developed. This is the internal sys-
tem spanning unit described in Chapter V, Such a system
that has both external and internal communication and infor-
mation input functions was not found in the urban districts
studied. The panelists also felt that program planang and
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TABLE 6-3

Final Delphi Forecasts

Chief State School Large District Superintendent

Question

Inter-
quartile

Range Range Median Range

Inter-
quartile
Range Median

1 1972-L 1982-87 1983 1971-N 1977-89 1980

2 1971-L 1975-79 1978 1970-89 1975-89 1978

3 1970-L 1975-84 1980 1970-N 1978-89 1983

4 1970-79 1970-77 1973 1970-79 1971-79 1975

5 1970-79 1970-74 1972 1970-79 1971-74 1975

6 1970-N 1975-84 1980 1970-N 1975-84 1978

7 1971-L 1975-84 1980 1971-N 1977-87 1983

8 1970-79 1971-78 1978 1970-84 1971-79 1978

9 1971-L 1973-87 1980 1975-N 1980-N Never

10 1971-N 1980-89 1984 1971-N 1982-L 1988

11 1971-L 1980-89 1986 1971-N 1982-L Later

12 1971-L 1975-84 1979 1971-N 1975-84 1978

13 1970-84 1972-78 1977 1970-N 1970-74 1972

14 1971-L 1972-87 1978 .v)75-N 1980-89 1983

15 1970-L 1972-79 1974 1971-79 1971-78 1975

16 1970- 9 1971-78 1974 1970-N 1971-74 1973

17 1970-79 1971-78 1974 1970-L 1971-74 1973

18 1971-L 1978-89 1979 1971-N 1980-89 1983

19 1971-84 1972-79 1977 1970-N 1975-79 1976

20 1971-84 1975-79 1977 1971-N 1975-79 1978

21 1971-89 1972-79 1977 1970-N 1973-79 1976

22 1970-89 1975-79 1977 1971-L 1975-79 1978

23 1970-L 1975-79 1978 1970-N 1975-79 1978

24 1970-N 1975-L 1984 1971-N 1975-78 1980

25 1971-99 1975-79 1977 1971-N 1975-79 1978

26 1970-N 1971-76 1972 1970-N 1971-77 1974

27 1970-79 1971-76 1973 1970-79 1971-77 1973

Note: L = Later; N = Never
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TABLE 6-4

School Organization Forecast

Alternative Model

Delphi
Question
Related

Chief State
School

Officers
Median

Forecasts

Large District.
Superintendents
Median Forecasts

Unified City/County 19 1977 1976

State I 1 1983 1980

20 1977 1978

State RESA 18 1979 1983

20 1977 1978

Instructional Services
Decentralization 23 1978 1978

Regional Decentralization 5 1972 1975

Community Control 6 1980 1978

24 1984 1980

Metropolitan Educational 2 1978 1978

Service Agency (MESA) 22 1976 1978

Coordinated Community 10 1984 1988

Control Corporation (CCRC) 21 1977 1:)76

Feeder School Decen- 12 1979 1978

tralization 17 1974 1973

Pluralistic Models 3 1980 1983

11 986 Later

14 1978 1983

16 1974 1973

Program Planning Budgeting
System (PPBS) 15 1974 1975

System Spanning Unit 4 1973 1975

25 1977 1978

27 1973 1973

Advisory Boards 13 1977 1972

Role of Superintendent 9 1980 Never

26 1972 1974
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10. Previous positions (most recent first)

a.

b.

11. How many years of schooling have you completed?

Grade: 1 2 3 4 5 6 7 8 9 10 11 12
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coPTER VII

SUMMARY FINDINGS, CONCLUSIONS AND IMPLPATIONS

The design of.,this ?rcsict included numerous
exploratory field stuies o3-.u r'4/1 school organizations and

tien.conceptual development., actiV1 The main purpose of the
project was to ident-"-Ir deec2ri.e

1 dis
alternative ways to

organize large, urb!fl schoo,' 1-c-icts. The project staff
abandoned the idea ta'at anY one Ideal model could be de-
veloped for all urban schoo/ dIsttiots in the nation.

tor aAs backgrourid oe ttempted description of
alternative ways to organioe ur school districts, the
staff reviewed the 1,3:t%tattle' 'Orlducted exploratory field

e)ol dstudies in large, uV
w",11t se

sch- , letricts, and conducted
lh lect."similar discussions administrative personnel

of urban school systerns. Or.resUlts of the exploratory
field studies were alsctisseo r.m.n--apter II -,..nd Chapter III.

These consisted of an4lyses,o Issues and problems, decision-
making processes, cog4tlizatyonal arrangements for decen-
tralization, organi0tIonal conflict, policies for student!
unrest. teacher milil-arly, 1.1d (Ither conditions of urban
school organization- Ileinq thehresults of these activities
and the study of literature 9 Zackground, the project staff
developed alternatiVe,"Model 'Lc) describe how urban school
districts are, or migLit pogyib.Ly organized. Written
descriptions were lipePated for each alternative model.

These alteroative possibilities for organizing urban?lschool districts wee, oncetua-Y field tested. This
process consisted of 14V01n

,l
:41Merous persons in seminar

discussions concernlOg feaelhi;;:aility of the alternative
v.ci

models. Each model tras cri and appraised. Over 560
persons were involvedtin thi.s Process. Included in this

rnumber were school a"ministyatos of urban school systems,
professors, state dePattment or,fduoation personnel, stu-
dents of educational aqminotralon, school board members,
and other lay citizens, The'mogels were rewritten several

th,- .11,4gegtion a oftimes to include these persons. Some
were eliminated as lof:Ttg not vic.rhy of development. The
models which were fe'' to LI c?' Illterest and have some
possibilities were óesotibealn,Chapters /V and V of this
report. Some additi°441 aoa'i"s of the models and a

fottat dere.Lonw.discussion of the ,ntents in school dist-ict
yn %...4.-

organization were incliaed '4Pter VI.
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The staff for this project emphasizes that the
organizational alternatives discussed do not represent all
possible ways of organizing urban school districts. For
instance, those involved in their development were not
inclined to project the adoption of an authority to operate
the schools. There was no model included which would remove
public control from the schools. While some of the sug-
gested approaches might be described by some observers as
radical, the emphasis during the development and field
testing was upon the feasibility of the alternatives. The
staff did not find during the conceptual field testing
process much support for arrangements which would remove
public education from public control. Indeed the emphasis
appeared to be upon the development of organizational
arrangements that would increase public and professional
participation in educational decision-making.

Since this project was developmental in nature
instead of following a basic research design, this final
chapter will not be organized around the classical design
of findings, conclusions, and recommendations. To do so
would detract from the material presented throughout the
report. Some of the findings will be highlighted in the
discussion. However, this discussion could most appro-
priately be termed summary comments of the project staff.

Findings and Implications of the FieZd
Studies of Urban School Districts

In order to provide undeistanding of educational
administration in the urban setting, the project staff
directed a number of related studies of large school dis-
tricts. Studies were conducted to describe a decentralized
type organization, its staffing patterns, and selected
operational characteristics. Other studies.analyzed commu-
nication, issues and problems, decision-making, organi-
zational conflict, patterns for dealing with student unrest,
and teacher militancy in urban school districts. Included
with these analyses was a study of the literat'ire concerning
the organization of urban school districts. Some of the
significant implications of these studies for urban school
district organization are presented in the following para-
graphs.

The research conducted by the staff and the
literature indicate that :here is great concern about the
complexity and size of urban school organizations. There are
other rather important stresses which reduce organizational
effectiveness such as inadequate communication networks,
extremes in political issues, inadequately defined processs

224

0 Q 4



of participation in school governance, and other conditions
detrimental to school administration. In consideration of
these factors numerous writers have recommended decen-
tralization. Information collected in this project shows
a strong trend toward organizational decentralization among
the large urban school districts of the nation. Several
models for administrative decentralization were presented
and discussed in Chapter IV and Chapter V of this report.

The staff studies of conflict and of organizational
behavior in confrontation politics were very interesting.
These data demonstrated that most groups opposing the school
administration did not achieve any acceptable degree of
participation. Their main level of participation was
described as "access" which means that their demands were
heard but there was little participation of the groups in
decision-making. There were some noticeable exceptions in
some conflicts studied.

These studies do show that, even though the groups
opposing the establishment did not often participate fully
in decision-making, they did force important modifications
in the organizational structure in a majority of conflicts

analyzed. Consequently, the idea often espousedof a giant
bureaucracy that gobbles up its enemies at will may not be
entirely accurate for all school districts. Even the most

rigid of buteaucracies can be modified if enough demand is
forthcoming from the public.

On the other hand, the data on organizational
conflict demonstrate the tenacity with which urban school
bureaucracies resist change. These findings suggest the
need to develop organizations for city school systems that

are more flexible and responsi- to community leaders,
parents, students, and other c Azens. The new systems
should be flexible and, above all, provide for effective
participation in the development of goals. There was
indication that the goals espoused by administrators in the
selected school districts studied were sometimes in conflict

with the goals of certain community leaders, teachers, and

students. The organization should provide for processes
to reduce the intensity of goal conflict among the many
groups interested in public education.

The authors believe that the problem is not that
conflict exists and should be eliminated but that many con-
flicts have unreasonable intensity and damage student growth

and development. The traditional emphasis upon organi-
zational consensus and smoothness of operation is neither
desirable nor possible. The scho,1 system will always
experience organizational stresseJ and conflict and properly

so. Otherwise, the organizational system may achieve a



high degree of conformity but result in a lack of directional
thrust. The basic problem for designers of new organizations
is to provide means for using conflicts toward positive
improvements in pupil growth and development. What kinds of
organizations can be developed to use pressures and conflicts
as bases for developing quality education?

The new organizational structures should be flexible
enough to interact positively to a variety of different
conditions. The emphasis today is upon pluralism rather
than upon uniformity. Theorists are perceiving students
as having different learning styles. The monolithic organi-
zation with rigid policies and emphasis upon uniformity
cannot possibly fulfill the divergent educational needs
existing in the large city and its pluralism of cultural,
economic, social, political, and other differences.

The modern organization must be flexible enough to
resiDond to and provide leadership for quality education in
numerous subsystems with different cultural backgrounds,
interaction patterns, and expectations. This organization
should encourage educational leadership which provides
thrusts for quality education rather than responses to
community pressure. This means that the leadership emphasis
will be upon better politios for better schools rather than
upon insulation of schools from politics.

Another significant finding of the field studies
was the apparent weakness of participation of principals in
decision-making in the school systems studied. Through the
process of collective negotiations teachers were influencing
teacher welfare provisions in some systems. However, even
collective action does not assure a wide base of professional
participation in the complex process of educational decision-
making.

There is considerable basis for believing that the
present organizational structures themselves cortributed more
than should be expected to internal organizational conflict
as well as conflicts with elements of the community system.
Many of the districts included in the field studies of this
project had not adjusted to the rise in teacher militancy.
Very serious internal conflicts were apparent in several
systems. The communication and feedback systems were faulty
to the point of creating seriol:.; problems where, under bettcr
conditions, problems would not exist. This may well have
made teacher feelings of militancy very intense.

Reorganization of SchooZ Governance

The staff believes that serious consideration should
be given to making some rather significant changes in the
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organizational structure of urban school districts. Those
school districts desiring to work at organizational improve-
ment should find the alternative models briefly described
in this report interesting. They should gain some idea of
treLds among urban school districts and benefit from the
speculations of future trends discussed. In thinking through
and projecting plans for reorganization, attention should
be given to overall purposes, objectives, and desired proce-
dures. The concepts of functional operations models given
at the beginning of Chapter V and the evaluative criteria
provided in Chapter VI might be useful in the process of
evaluating projected organizational structures.

The data considered in this project led the staff
to believe that administrative decentralization may not go
far enough to cure many of - ills of urban schools. The
adoption of an instructi- -vice decentralization model
will only complicate mat- "c some cities. This altera-
tion does not do much tc en 4e greater participation.
Much of the centralized, £ble, bureaucratic control
remains. The processes oi ct.diamunication may even be compli-
cated. Consequently, the data from field studies in this
project and from the literature suggest that some arban
school districts s'aould make a complete break with the past
and experiment with pluralistic organizations. Several
approaches to developing pluralistic-type organizations
were discussed in Chapter V of this report.

Fc those cities that do not wish to vary so
radically _rom the past, the Metropolitan Education Service
Agency model (see Chapter V) might be employed to reduce
the size of operational districts and retain advantages of
centralization. Another departure would be to abandon
centralization entirely and adopt a community control model
(see Chapter IV).

One is hard pressed to determine whether the
adoption of some of the suggested alternative models would
represent a "cop-out" or a sincere desire to improve city
school systems. For example, one frequently hears recommen-
dations that the states abolish local school districts and
assume the direct administration of schools. These appear
to come from frustrations with the financing of education
rather than from concerns with local organizational effec-
tiveness to Improve student growth and development. One
must consider what complete state control of administration
would do to relieve the organizational stresses now
experienced in the cities. Nevertheless, state models
represent an alternative to the way education is organized
in all but one of the states. Consequently, two illustrative
approaches to the state administration of education are
given in Chapters IV and V.
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Summar-d Recommendation

Many writers have concluded that the organizations
of most large school districts are not satisfactory. There

is need for developing organizational effectiveness. How-

ever, there is much distance between the recognition of
organizational ineffectiveness and achieving satisfactory
administrative systems. The staff believes that large urban
school organizations cannot be satisfactorily restructured
until and unless resources are made available to those dis-
tricts for the development and trial of nca approaches.

There has always been a popular myth in education
that innovation and change can be accomplished without
additional resources. This haa never been a viable percep-
tion in most innovations. To accomplish reorganization in

the large urban districts as opposed to questionable
tinkering procedures will require large expenditures of
resources for study and analysi^, consultative assistance,
inservice training, trial of new staff positions, costs of
implementing technical aids, and other investments. Most
large cities feel compelled to use their limited resources
for maintaining present operations rather than for significant
speculative development of innovations in organization.
Some persons are describing the great cities as "broke" and
as about to become wards of the state. Thus, either the
state or federal governments, or both, may have to provide
considerable funds specifically designated for the reorgani-
zation of sJhool systems.

The staff recommends that the federal and state
authorities give immediate attention to providing monies
specifically de-ignated for the trial of different organi-
zational models in school districts. While priorities should
be given to the use of these funds for large, urban (inner
city) school districts, a portion of the program could be
for the reorganization of small and medium size districts
and to states in the event feasibility studies and implemen-
tation procedures are projected for a state model. The
staff also believes that large amounts of money should be
provided for basic research and the development of better
organizational theories.

If these recommended developmental and research
resources are not made available, there will be a tendency
to continue maki g minor repairs and adjustments to presently
existing organizational a:-"rangements rather than produce
significant changes to improve education.
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APPENDIX A

INTERVIEW GUIDE I --STUDIES OF DECISION-MAKING

As part of our field work at the University of
Florida we are making a study of large urban school systems.
Some information is needed from the persons who are in these
systems, and are actively engaged in the processes within
them. Your assistance will be of great help in this study.

Your name was chosen from a random sample of the
faculty and staff members.

All information given will be kept c-ompletely
confidential. True names are never used in the final report,
nor are your personal opinions repeated to anyone else. We
would appreciate your cooperation and frank opinions.

1. How long have you lived in

2.

3.

Age: 20 - 29

30 - 39

40 - 49

Sex: M

50 - 59

60 +

4. Occupation

Job Title

5. Years in this position

6. Years in this school system

7. Of what organization are you a member?

a. Civic

b. Religious

c. Professional

d. Social
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Fraternal

f. Other

8. What do you consider to be the most significant issues
or critical decT_sions which have confronted your
school system d_xing the past Lhree years?

a. Issue:

Influentials:

Comments:

b. Issue:

Influenzials:

Comments:

c. Issue:

Influentials:

Comments:

d. Issue:

Influentials:

Comments:

e. Issue:

Influentials:

Comments:

9. Name the persons who were most influential in
guiding the issue or critical decisions and describe
how they worked.
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10. Are there any persons whom yit regard as influential
in the school system who hav not been mentioned in
connection with the above issues or decisions?
If so, please name them and ',:heir job.

11. What formal or informal groups are important in
influencing action taken in the school system?

12. What organizations, groups or persons outside of
ilool personnel are or have been important in
fluencing the actions of the school system?

13. What do you consider to be the most significant
issues or critical decisions which have confronted
your school or department during the past three
years?

a. Issue:

Influentials:

Comments:

b. Issue:

Influentials:

Comments:

c. Issue:

Influentials:

Comments:

d. Issue:

Influentials:

Comments:

e. Issue:
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Influentials:

Comments:

14. Name the persons who were mcst influential in
guiding the issue or critical decisions and describe
how they worked.

15. Are there any persons whom you regard as influential
in your school or department who have not been men-
tioned in connection with the above issues or deci-
sions? If so, please name them and their job.

16. What formal or info-mal groups are important in
influencing the action taken in your school or de-
partment?

17. What organization, groups or persons outside of
school personnel are or have been important in influ-
encing the actions of your school or department?

18. What has been the major effect(s) of the Federal
governmentally supported programs on your school
(system)?

a. What new programs have been added to your
curriculum as a result of Federal influence?

b. What changes have been made in existing programs?

c. What special program or feature of the school
has been most affected?

d. How has staffing been affected?

e. How has supervision been affected?

f. How has administration been affected?

g. How has teaching been affected?

h. What has the effect been on: the overall budget,
local school budget, program budget?

i. What has been the effect on the school's
philosophy: Aims (short term) and objectives
(long term)?
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APPENDIX B

INTERVIEW GUIDE IIDECISION-MAKING STUDIES

As part of our field work at the University of
Florida we are making a study of larger urban school systems.
Some information is needed from the persons who are in these
systems, and are actively engaged in the processes within
them. Your assistance will be of great help in this study.

You have been identified in previous interviews as
a leader in this school system, and as one who can help us
to understand it.

All informat3r;I: -iven will be kept completely
confidential. True nar,s are never used in the final report,
not are your personal opinions repeated to anyone else. We
would appreciate your cooperation and frank opinions.

1. How long have you lived in

2. Age: 20 - 29

30 - 39

40 - 49

3. Sex:

4. Occupation

Job Title

50 - 59

60 +

5. What are your job responsibilities?

6. To whom are you responsible?

7. For whom are you responsible?

8. Years in this position

9. Years in this school system
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10. Previous positions (most recent first)

a.

b.

11. How many years of schooling have you completed?

Grade: 1 2 3 4 5 6 7

College: 1 2 3 4 5 6 7

8 9 10 11 12

8 9 10 11 12

Highest Degree

12. Of what organizations are you a member?

a. Civic

b. Religious

c. Professional

d. Social

e. Fraternal

f. Other

13. Are you an officer or director in any of these?
Have you held any offices in the past?
(code D = Director; P., V. P., S., T., = Office
Circle symbol relating to past positions).

14. A. Please rank the issues listed below in order
of their importance as you see them.

B. Feel free to add others which you think have
been very important issues during the past
three years. Next, rerank all of the issues
if you have added any to the list.
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A

Communication

Community and Parent Participation

Equal Educational Opportunity for Core and Disadvantaged

Faculty and Staff Integration

Four Quarter Plan

$45 Million Bond Issue

Lack of Materials and Supplies

Location of New chool Facilities

Merger of Teacher Organizations

New Programs and Curriculum Updating

Population Transition and School Overcrowding

Promotion and Transfer Policies and Procedures

Pupil Integration

Pupils: Discipline, Dropouts and Attendance

Teacher Salaries



15. In every organization, some people exercise greater
leadership and influence on the outcome of issues
than others do. For purposes of this study, your
judament of the effectiveness of the leaders as
influentials is needed. For assistance in this
evaluation, a list has been developed through
previous interviews. It would be of help to this
study if you would consider the list below and rate
the persons listed in accordance with the scale at
the top. Feel free to add any other names to the
list which you feel should be there.

Preliminary List
of

Leaders

Strong on
Certain
Systemwide
Issues

Strong
Local
School
Influence

Little
Influence
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Issue

16. T°"lio initiated the action or proposal which resulted
in this issue?

17. Who supported this proposal?

18. Who oppossed this proposal?

19. What was your position on this issue?

20. What sources did you use for informal:ion, advice
and assistance?

21. Which leaders did you work with on this issue?

22. What were some of the suggestions for handling this
issue? By whom were they prepared?

23. What action did you take in regard Lo this issue?

24. In your opinion, why was the issue resolved in the
way it was?

25. How is the current state of the issue accepted?

26. What person or persons exercised the strongest
leadership in relation to this issue?

27. Of all th- issues or critical decisions with which
you have been concerned, which one did you work the
hardest to support or oppose?

Please give a detailed account of your work on
this issue or decision.
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APPENDIX C

INTERVIEW GUIDE III --STUDIES OF

ORGANIZATIONAL dONFLICT

We are doing field work at the University of Florida on the
control of conflict in large school systems. All informa-
tion will be completely confidential, including names and
the names of systems involved. We would appreciate your
cooperation and frank opinions.

Title

Job description:

Age Sex

Reports to: Years in position

In system

What group conflicts of major importance developed in your
school system during the past three years:

Between administrative groups
Between administration and community groups
Between administration and teacher groups
Between administration and student groups

Conflicts could involve such problems as:

Curriculum changes
Finances
Zoning schools
Student discipline
Employment practices
Integration
Teacher transfers
New Facilities
Innovations
Fringe benefits
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System X

Conflict between and

Questions:

Description:

Cause:

Treatment: (Structure) (Process)

Result: (Goals)

Comments:
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APPENDIX D

INTRODUCTORY LETTER AND QUESTIONNAIRE FOR

STUDY OF EXISTING ORGANIZATIONS

Dear Sir:

The Department of Educational Administration of the
University of Florida College of Education has a USOE re-
search project to describe existing modeJ.s of urban school
organization and to develop possible alternative models.
These model descriptions will include the following areas,
rationale, organization chart, brief description of formal
c)rganization, decision-making processes, communication
processes, conflict resolution, financing, staffing policies
and procedures, evaluation, and consequential analysis ol
model.

We have completed part of our research in the
literature and in several p-ban school systems. Among the
models we have found in thL literature and in the field are
eight models, which are described in brief in the attached
paper. We would appreciate your help at this stage of our
research. Please read this paper and answer the four
questions attached to this letter. Materials on your school
organization and administration would be greatly appreciated.

If you have an interest in our project, these
eight models, or possible alternative models, please let me
know for the future sharing of our results.

Sincerely,

John Andes, Interim
Assistant Professor
of Education

(904) 392-0695
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QUESTIONNAIRE I

A. Which of the following organizational patterns BEST
describes your school system? (check one

1. Unified

2. METRO

3. MESA

4. State

5. Decentralized: Services

6. Decentralized: Region

7. Decentralized: Feeder

8. Community Control

9.

B. How long have you had the current organizational
pattern? years.

C. Are you currently considering any modifications of your
organizational pattern?

Yes No

D. if fhe answra- to 'C" is "Y-2s," please describe your
current thinking regard1ng the modifications.

Please return co: Dr. John Andes, College of Education,
University of Florida. (Please enclose any materials
relating to "D" and organizational charts Lnd other mate-
rials on your current orrxanizational pattorn.)
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Brief Description of Eight Basic Urban
SchooZ System OrganizationaZ ModeZs

Unified: The unified school district provides education
for elementary, secondary (and perhaps Junior College) pupils
within a specified geographic area. It has a central organi-
zational structure of a board, superintendent and staff, with
schools operating to provide an educational program for the
children of the citizens of the district being served. This
model does NOT have organizational decentralization.

METRO: The METRO model comes into existence with the
merger of several unified school districts into a single,
larger urban district. This larger metropolitan district
would include the center city area, suburban areas, and,
perhaps, surrounding open county to be served. It would
have a single organizational structnre of board, superin-
tendent and staff, and in general would follow the organi-
zational pattern of the unified district except for size
and centralization. The METRO model does not have organi-
zational decentralization.

MESA: The metropolitan educational service agency
district also consists of several previously independent
unified school districts. It differs from the METRO model
in that the central administrative structure provides taxa-
tion and educational services to the operating school dis-
trict. The MESA organization will provide basic educational
guidelines, but is NOT in control of the districts. In a
MESA model there may be three to eight operating school dis-
tricts, which though fiscally dependent on MESA, are opera-
tionally independent.

State: The state model consists of the elimination of
the local independent school districts and the organization
of che state into regions. The financing, education, and
organizational programs are controlled by the State Superin-
tendent of Education, with regional and local participation
in their decision-making process.

Decentralized Services: The decentralized services
organizational plan maintains the central organization of
the unified district, but most of the curriculum and edu-
cational services are taken out of the central staff and
are placed in regional service centers, normally within
schools, in order to give more efficient educational services
to the pupils being served. These regional services centers
do NOT have administrative control over the schools that
they serve.
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RegionaZ Decentralization: The regional decentralization
model has a central organization, central administrative
control, except that part of the central control is dele-
gated to assistant superintendents of each of the regions
into which the school system is divided. These regional
superintendents function in a similar manner within their
region as the superintendent does within a unified school
district. They may or may not have a board. The regional
superintendents are responsible to the superintendent and
to the central board and work within the guidelines set by
the central board.

Decentralization--Feeder SchooZs: Feeder school decen-
tralization maintains the central administrative structure,
but the method of decentralization is not in large regions,
but on the basis of the high schools. This means that the
high schoL)1 administrator becomes, in effect, a regional
superintendent for that high school and its feeder elemen-
tary and secondary schools. The instructional staff is
located in the high school and they serve in the feeder
school system.

Community ControZ: The community control model sees the
educational program, personnel and financing as a community
concern, and, therefore, under local community control.
They would define community as one- of the smallest sub-
groupings within an urban setting. Normally, a community
control district will have under 10,000 pupils within an
urban setting. They would have an independent board and
little or no organic ties with surrounding districts.

251
244



APPENDIX E

INTRODUCTORY LETTER AND QUESTIONNAIRE FOR

STUDY OF STUDENT UNREST

Dear Sir:

Our Department of Educational Administration, has
been asked by several school districts to help them develop
policies and procedures for student unrest, riots, boycotts,
and discipline. The rise in the frequency of such incidents
in public school is a major cause in these requests. A
-niversity campus does not have the answer and we need your
help.

Please have a member of your staff complete the
enclosed questionnaire. It is important that we receive
copies of the policies and procedures used by your school
district.

JA/dg

Enc.

Thanks for your assistance.

Sincerely,

John Andes
Assistant Professor of
Educational Administratic-
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Please return to:

1. School District

John Aades
College of Education
University of Florida
Gainesville, Florida 32601

2. Does your district ha-ve official policies and procedures
for:

A. Student Discipline Yes No

B. S+udent c,-,ntrol (unrest, riots,
..amonstrations) Yes No

3. Do individual schcols have sepa-
rate policies for student control? Yes No

Please attar-h (opies of the district and school
policies to this questionnaire.

4. If you do not have official policies and procedures
for student control, does the district plan to develop
some?

Yes No

5. Who participated in the development of these policies
and procedures?

Student Student
discipline control

Board
Central Administration
Principals
Teachers
Guidance Counselor
Students
Parents
Other

6. Have ahe policies on student control been used in a
disaurbance situation?

Yes No

How effective were they?

B. What are the major weaknesses of the policies?

7. What were the circumstances that led to the devel.opment
of the policies on student control?
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a. student unrest (boycott, demonstrations,
riot) in the district.

b. student unrest in a nearby district.

c. normal development as part of system
planning.

d. other



APPENDIX F

INTRODUCTORY LETTER AND QUESTIONNAIRE

INVENTORY OF TEACHER OPINIONS

I am presently conducting a study of teacher
attitudes under the auspices of the Institute for Educa-
tional Leadership at the University of Florida. Very few
studies have been conducted in which teachers have been
able to express themselves on the subjects covered in the
enclosed question_.aire. Therefore, your participation will
contribute considerable knowledge to the profession and its
understanding of teachers' feelings toward their job and
their organizations. This particular study involves your
attitudes and opinions as they relate to teachers' sympathy
with the use of collective action, teachers' expectations
regarding local teacher organization goals, teachers'
perception of fairness in treatment by others, teachers'
sympathy with the use of sanctions, and teachers' job
satisfaction.

New Orleans and one other large school system in
the Southeast have been selected because they are in an
urban setting. You were selected for participation in
this study from a list of all the teachers employed in the
New Orleans school system. The individual names were
pulled at random "from a hat". Your responses will remain
confidential and will only be used in group form.

I certainly appreciate your filling out the short,
enclosed questionnaire and returning it in the self-
addressed-stamped envelope provided. Your individual
opinion in combination with the teachers' opinions will be
very important to the study.

Thank you very much.

Sincerely yours,

Ronald B. Warren
Research Assistant
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INSTITUTE FOR EDUCATIONAL LEADERSHIP--
UNIVERSITY OF FLORIDA

INVENTORY OF TEACHER OPINIONS

Directions

You have been asked to indicate your responses to the following

statements and questions. Please read each statement carefully so that

you fully understand what is being expressed. Items 1 through 10 below

are personal data items. They are of value to the researcher in finding
common patterns of responses among all respondents answering the question-

naire.

To the left of statements 11 through 63 are the letters SA, A.

U, D, and SD. Circle SA if you Strongly Agree with the statement, circle
A if you Agree, circle U if you are Uncertain, circle D if you Disagree

and circle SD if you Strongly Disagree. Your responses will remain

anonymous if you place the unsigned completed questionnaire in the at-

tached envelope and seal it.

1. Age 2. Years teaching experience

1. 20-30 1. 0-1

2. 31-40 2. 2-3

3. 41-50 3. 4-6

1. 51-60 4. 7-10

5. 61-70 5. 11 or more

3. Years

1.

in present system

0-1

4. Sex and marital status

1. Married femalr?.

2. 2-3 2. Single female

3. 4-6 3. Married male

4. 7-10 4. Single male

5. 11 or more 5. Other
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5. Highest degree held 0. Number of dependents

1. less than Bachelors 1. 0-1

2. Bachelors 2. 2-3

3. Bachelors plus 3. 4-5

4. Masters 4. 6 or more

5. Masters plus

6. Doctorate

7. Present teaching level 8. Income sources

1. K-3 1. Teaching only

2. 4-6 2. Teaching plus others

3. 7-9

4. 10-12

9. Have you ever personally withheld your services as a result of a
dispute with a school system or employer.

1.

2.

Yes

No

10. Have you ever, as a part of a collective group, withheld your
services because of a dispute with a school system or employer.

1. Yes

2. No

SA - Strongly Agree
A - Agree
U - Uncertain
D - Disagree
SD - Strongly Disagree

SA A U D SD 11. Teachers who try to bring about changes through
organized action are more professional than teachers
who never try to make changes.

SA A U D SD 12. Local teacher organizations should negotiate with
administrators and/or boards of education for the
adoption of a merit rating system.

SA A U D SD 13. Do you agree or disagree that the following statement
applies to you: "I have not been given facilities and
materials adequate to do the job which I am expected
to do."
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SA A U D SD 14.

SA A U D SD 15.

SA A U D SD 16.

SA A U D SD 17.

SA A U D SD 18.

SA A U D SD 19.

SA A U D SD 20.

SA A U D SD 21.

SA A U D SD 22.

SA A U D SD 23.

SA A U D SD 24.

SA A U D SD 25.

SA A U D SD 26.

SA A U D SD 27.

Local teacher organizations should negotiate with
administrators and/or boards of education to raise
teachers' salaries.

In general, administrators tend to avoid responsibility
for their actions when difficulties arise and place
blame on the teachers.

There are times when teachers should refuse to
undertake extra duties outside of their regular
teaching activities as a means of changing unsatis-
factory conditions.

Do you agree or disagree that the following statement
applies to you: "If I had children, I would like to
see them become teachers."

Administrators should be permitted to be officers of
local teacher organizations.

It is not possible for one teacher by himself to solve
problems of working conditions which confront an entire
staff of teachers.

Schocl administrators further t ir own interests
more than they further the intaTsts of classroom
teachers.

Local teacher organizations should negotiate with
administrator:5 and/or boards of education to obtain
better instructional materials in their schools.

Do you agree or disagree that the following statement
applies to you: "I would enjoy spending the rest of
my career doing what I am doing nol ."

Teach_rs are not given the recognition that they should
have.

Local teacher organizations should negotiate with
administrators and/or boards of education to secure
payments for teachers for extra curricular activities
which are not part of normal tt_:aching duties.

Local teacher organizations should negotiate with
administrators and/or boards of education to equalize
teaching loads.

The size of the gap between classroom teachers'
salaries and administrative salarie3 unreasonable.

Do you agree or disagree that the fs?2.wing statement
applies to you: "I could not encou;:age anyone to
undertake a teaching career."
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SA A U D SD 28.

SA A U D SD 29.

SA A U D SD 30.

SA A U D SD 31.

SA A U D SD 32.

SA A U D SD 33.

SA A U D SD 34.

SA A U D SD 35.

SA A U D SD 36.

SA A U D SD 37.

SA A U D SD 38.

SA A U r) SD 39.

'A A U D SD 40.

SA A U D SD 41.

An unreasonahle number of demands are placed upon
teachers.

Local teacher organizations should negotiate with
administrators and/or boards of education to secure
clerical assistance for teachers.

D you agree or disagree that the following statement
applies to you: "I have had some unpleasant experiences
which have lessened my enthusiasm for teaching."

Teachers should be willing to walk in a picket line
that has been organized by their local teacher organi-
zation.

Local teacher organizations should negotiate with
administrators and/or boards of education to reduce
the number of steps necessary to reach the maximum
on a salary schedule.

Teachers who take part in organized attempts to
pressure the administration into making changes should

not be punished or restricted in any way.

If teacher organizations do not like teaching
conditions the way they are, they should take active
measures to change others to their way of thinking.

Teaching is pretty much the same "old grind" day after
day.

Teachers are not included in making decisions on
things that really matter.

Recent "militant" activities on the part of local
teacher organizations to i-lprove teaching are examples
of "grass roots" democr.-.4,ry in the teaching profession.

There is nothing seriously wrong with working conditions
in teaching the way that they are.

Local teacher organizations should regotiate with
administrators and/or boards of education to obtain
good restrooms and lounge facilities for teachers.

Do you agree or disagree that the following statement
applies to you: "I might leave teaching if I could

improve my salary doing something else."

Classroom teachers can not rely upon administrators
to further the interests of classroom teachers.
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SA A U D SD 42.

SA A T1 D SD 43.

SA A U D SD 44.

SA A U D SD 45.

SA A U D SC 46.

SA A U D SD 47.

SA A U D SD 48.

SA A U D SD 49.

SA A U D SD 50.

SA A U D SD 51.

SA A U D SD 52.

SA A U D SD 53.

SA A U D SD 54.

Local teacher organizations should negotiate with
administrators al..A./Hr. boards of education for the
reduction in tf-.e an1_,I:t of "paper work" that is ex-
pected of teac:i,: S.

Given the capab _es of pupils that you have, do you
agree or disagree that supevdsory expectations of
your success with these pupils have been reasonable.

Under some circumstances local teacher organizations
should go out on strike.

Classroom teachers are treated equally by school
administrators.

Local teacher organizations should negotiate with
administrators and/or boards of education for the
improvemeni__ of retirement benefits.

Recent "militant" activities by teacher organizations
will in the long run strengthen the teaching profession.

It is not correct to call teachers who try to change
the conditions of teaching through organized actions
"trodble makers."

Teachers should be willing to serve on a complaint
committee that has been established by the local teacher
organization to voice dissatisfaction with condi-ions
that need changing.

Teachers should be willing to have their local teacher
organization notify accrediting agencies and national
teacher organizations of unsatisfactory conditions as
a means of changing these conditions.

Local teacher organizations should negotiate with
administrators and/or boards of education in removing
teachers if administrators feel that certain teachers
are unqualified.

Do you agree or disagree that the following statement
applies to You: "If I had it all to do over again,
knowing what I know now, I would still choose to be a
teacher."

Do you agree or disagree that th. following statement
applies to you: "Administrative expectations of my
personal behavior are not reasonable."

Local teacher organizations should place advertisements
regarding teaching conditions in local newspapers
when they feel conditions in their district are unsatis-
factory.
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SA A U D SD 55. Local teacher organizations should negotiate with
administrators and/or boards of education for the
reduction of class sizes.

SA A U D SD 56. An injustice is taking place when communities ask
teachers to work at existing salary levels.

SA A U D SD 57. Local teacher organizations should negotiate with
administrators and/or boards of education for the
establishment of formal grnce procedures.

SA A U D SD 58. Public demonstrations by teachers are necessary
techniques for alertIn the public and the administra-
tion to teacher demanta:;..

SA A U D SD 59. Most of the real leadership in the teachir profession
is to be f.pund among the ranks of those who are
organizing to bring about needei changes in teaching.

SA A U D SD 60. Unsatisfactory teaching conditions will not work
themselves out without the intervention of local
teacher organizations.

SA A U D SD 61. Use of group coercion by local teacher ...yrianization is
necessary in order to present a united front to the
administration and public.

SA A U D SD 62. Loc 1 teacher organizations should negotiate with
administrators and/or boards of education for repre-
sentation on policy making committees.

SA A U D SD 63. Local teacher organizations are not moving rapidly
enough in trying to bring about changes in the condi-
tions of teaching.
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APPENDIX G

INSTRUCTIONS AND QUESTIONNAIRE IDELPHI STUDY

Instructions for Delphi Questionnaire #1
Evaluation of the Future of Urban Education Administration

Introduction

The purpose of this series of three questionnaires is to
obtain a consensus of expert opinion concerning selected
future developments in educational administrntion specifically,
their likely schedule of occurrence, their < Tarent desira-
bility, and t"eir likely impact on the qualizy of education.

Procedure

This is the first of a series of three questionnaires. In
general, the first questionnaire will be devoted to seeking
the range of opinions; the next in the series will seek the
reasons for extreme opinions; these will be fed back to
participants in the final round. You will be given the
chance to reassess your opinion at each level of questioning.

You will note that a series of sheets has been provided.
These constitute both the questionnaire and the means of
response. Please place your answers on these sheets.

Instructions

Please place your name on each page of the questionnai so

that when the pages are reassembled after tabulation your
earlier estimates can be returned to you for use in
reassessing your opinion.

Column one provides space for your estimate of the dates of
occurrence of the developments. Three letters should be
used to indicate your assessment. You should place an "A"
in the interval you think tile earliest possible date, given
luck, money, intelligence, and motivation. You should place
a "B" in the interval you think contains the most likely
date of occurrence. A "C" should be placed in the interval
by which, in your judgment, the development is almost
certain to have occurred. (In probabilistic terms, "A"
should be interpreted to correspond to a 10% confidence
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date; "B" 50% and "C" 90%.) If possible, all three letters
should be used rpnce eacn) for each itam.

You should utilize the "hever' date option if you believe the
development described is highly improbable.

In column two you are to enter you judgment of the
desirability of each event by entering the appropriate number
in the range 3 to -3.

In column three yol, -:7e to enter your judgment of the impact
of each event on the quality of education were it to occur.
This is not a judgiaent uf desirability but only of impact.
Thus, a desirable, a neutral, or an undesirable event can
have a range of impact on tI quality of education, from
very '.jrt to no: impact. Please enter your judgment of
imt by using the appiopriatE number, 0 to 3.

In column foy, you ma:, enter any remarks.
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APPENDIX H

QUESTIONNAIRE II--DELPHI STUDY

Thanks for your assistance in completi% ::entionnaire
I. Please complete and return this one, as soon ab possible.

Instructions for Delphi Questionnaire II

Evaluation of the Future Large School district Organizational
Patterns

Introducti,on

Having determined the range of estimates in Questionnaire I,
the purpose of this qui bionnaire is to give you an oppor-
tunity for reassessment Jf your previous estimates and to
determine the reasons for extreme estimates.

J:nstructions

Your previous estimates of the dates of occurrence for each
devclopment are given in Column One. Please use the 50%
possibility of occurrence in your reassessment for this round.

Column Two lists the consensus obtained so far in the time
estimates given in response to Questionnaire I.

Column Three provides space in which you may furnish a new
estimate of the date at which you judge thl item has a 50%
chance of occurrence. Please write in tho date (5 yr. period)
of your new estimate in this column even if it has not changed
from that given in response to Questionnaire I.

Column Four asks that you provide a brief explanation of
your current estimate if it falls outside the dates indicated
in the panel consensus.

Sincerely,

John Andes
Assistant Professor of
Educational Administration
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QUESTIONNAIRE II

Panel Your Your
Consensus Previous Current

Development to Date 50% Date Estimate

If your current esti-
mate is earlier or
le,er than the period
indicated below, please
briefly state reason.



APPENDIX I

INSTRUCTIONS AND QUESTIONNAIRE IIIDELPHI STUDY

Thanks for your assistance in completing earlier

questionnaires. Please complete and return this one, as
soon as possible. This is the final one. Copies of the
report will be mailed to you.

Instructions for Delphi Questionnaire III

Evaluation of the Future Large School District Organizational
Patterns

Introduction

Having determined the range of estimates on earlier
Questionnaires, the purpose of this Questionnaire is to give

you an opportunity for reassessment of your previous esti-

mates, and to develop some strategies for modifying the
predicted future.

Instructioi:

Column One liststhe consensus obtained ro far in the time

estimates.

Column Two lists the reasons given by superintendents whose
estimates were earlier or later than the consensus.

Column Three your previous estimates of the dates of
occurrence for each are given in column three.

Column Four provides space in which you may furnish a new
estimate of the date at which you judge the item has a 50%

chance of occurrence.

Questionnaire 3B lists only the organizational changes
judged to be of high impact. Please indicate in column three

your opinion of some consequences of the development of it
occurred. In column four please indicate what you feel are

some strategies for hastening desirable and delaying unde-

sirable developments.

270

260



Q
U
E
S
T
I
O
N
N
A
I
R
E
 
I
I
I
-
A

D
e
v
e
l
o
p
m
e
n
t

P
a
n
e
l

C
o
n
s
e
n
-

s
u
s
 
t
o

D
a
t
e

R
e
a
s
o
n
s
 
f
o
r
 
E
a
r
l
y

a
n
d
 
L
a
t
e
 
D
a
t
e

Y
o
u
r

P
r
e
v
i
o
u
s

5
0
%
 
D
a
t
e

P
l
e
a
s
e
 
e
n
t
e
r
 
y
o
u
r
 
e
s
t
i
m
a
t
e
s
 
a
s
 
t
o

d
a
t
e
 
t
h
a
t
 
t
h
i
s
 
e
v
e
n
t
 
w
i
l
l
 
o
c
c
u
r

5
0
%

r
o
b
a
b
i
l
i
t
y
 
o
f
 
o
c
c
u
r
r
e
n
c
e

t
h
e

,
,
i
t
h

1
9
7
0

7
1
-

7
,

7
5
-

8
0
-

7
9

8
4

8
5
-

8
9

L
a
t
e
r

N
e
v
e
r

1
.
 
E
d
u
c
a
t
i
o
n
 
w
i
l
l
 
b
e
 
a
d
-

E
a
r
l
y

m
i
n
i
s
t
e
r
e
d
 
b
y
 
s
t
a
t
e
 
g
o
v
-

a
.

c
o
n
t
i
n
u
a
t
i
o
n
 
o
f

e
r
n
m
e
n
t
s
 
w
i
t
h
 
t
h
e

c
u
r
r
e
n
t
 
t
r
e
n
d
s

c
o
n
c
u
r
r
e
n
t
 
e
l
i
m
i
n
a
t
i
o
n

b
.

e
x
i
s
t
s
 
i
n
 
o
n
e
 
s
t
a
t
e

o
f
 
t
h
e
 
e
x
i
s
t
i
n
g
 
l
o
c
a
l

n
o
w

s
c
h
o
L
l
 
d
i
s
t
r
i
c
t
s
 
i
n
 
p
t

c
.

i
n
 
s
m
a
l
l
e
r
 
s
t
a
t
e
s

l
e
a
s
t
 
f
i
v
e
 
s
 
a
t
e
s
.

f
i
r
s
t

L
a
t
e
r

.
s
l
o
w
n
e
s
s
 
o
f
 
c
h
a
n
g
e

.
l
o
c
a
l
 
c
o
n
t
r
o
l
 
m
u
s
t

b
e
 
m
a
i
n
t
a
i
n
e
d

.
e
x
p
e
n
s
i
v
e
 
p
l
a
n
t

2
.
 
E
d
u
c
a
t
i
o
n
 
i
n
 
t
h
e

E
a
r
l
y

m
e
t
r
o
p
o
l
i
t
a
n
 
a
r
e
a
s

a
.

c
i
t
y
 
s
c
h
o
o
l
 
d
i
s
-

(
w
i
t
h
i
n
 
a
 
s
t
a
t
e
)
 
w
i
l
l

t
r
i
c
t
s
 
n
e
e
d
 
m
o
n
e
y

h
a
v
e
 
a
 
s
i
n
g
l
e
 
t
a
x
i
n
g

b
.

l
o
g
i
c
a
l
 
u
n
i
t
 
o
f

a
n
d
 
f
i
n
a
n
c
i
n
g
 
d
i
s
t
r
i
c
t

g
o
v
e
r
n
a
n
c
e

a
n
d
 
m
u
l
t
i
p
l
e
 
o
p
e
r
a
t
i
n
g

c
.

l
e
g
i
s
l
a
t
l
7
e
 
m
a
n
-

d
i
s
t
r
i
c
t
s
 
i
n
 
a
t
 
l
e
a
s
t

f
i
v
e
 
m
e
t
r
o
p
o
l
i
t
a
n

a
r
e
a
s
.

d
a
t
e
s

L
a
t
e
r

.
t
o
o
 
l
a
r
g
e

.
d
e
c
e
n
t
r
a
l
i
z
a
t
i
o
n

i
s
 
a
 
f
a
d

C
.

e
x
p
e
n
s
i
v
e
 
g
i
a
n
t



D
e
v
e
l
o
p
m
e
n
t

3
.
 
R
e
p
r
e
s
e
n
t
a
t
i
v
e
s

e
l
e
c
t
e
d
 
b
y
 
t
e
a
c
h
e
r

o
r
g
a
n
i
z
a
t
i
o
n
s
 
w
i
l
l
 
s
e
r
v
e

a
s
 
f
u
l
l
 
m
e
m
b
e
r
s
 
o
f
 
a

l
o
c
a
l
 
u
r
b
a
n
 
s
c
h
o
o
l

b
o
a
r
d
s
 
i
n
 
a
t
 
l
e
a
s
t
 
f
i
v
e

u
r
b
a
n
 
s
c
.
 
J
o
l
 
d
i
s
t
r
i
c
t
s
.

4
.
 
S
c
h
o
o
l
 
d
i
s
t
r
i
c
t
s

w
i
l
l
 
h
a
v
e
 
a
 
s
e
p
a
r
a
t
e

f
u
l
l
-
t
i
m
e
 
d
i
v
i
s
i
o
n

d
e
v
o
t
i
n
g
 
i
t
s
e
l
f
 
t
o

c
o
m
m
u
n
i
c
a
t
i
o
n
 
c
o
o
r
d
i
-

n
a
t
i
o
n
 
a
n
d
 
c
o
o
p
e
r
a
-

t
i
o
n
 
w
i
t
h
 
t
h
e

c
o
m
m
u
n
i
t
y
 
s
e
r
v
e
d
 
b
y

t
h
e
 
s
c
h
o
o
l
 
s
y
s
t
e
m
 
i
n

a
t
 
l
e
a
s
t
 
f
i
v
e
 
u
r
b
a
n

s
c
h
o
o
l
 
d
i
s
t
r
i
c
t
s
.

P
a
n
e
l

C
o
n
s
e
n
-

s
u
s
 
t
o

D
a
t
a

Q
U
E
S
T
I
O
N
N
A
I
R
E
 
I
I
I
 
-
A
-
-
C
o
n
t
i
n
u
e
a

R
e
a
s
o
n
s
 
f
o
r
 
E
a
r
l
y

a
n
d
 
L
a
t
e
 
D
a
t
e

E
a
r
l
y

a
.
 
e
x
i
s
t
s
 
i
n
f
o
r
m
a
l
l
y

n
o
w

b
.
 
p
r
e
s
s
u
r
e
 
o
r
 
t
e
a
c
h
e
r
s

o
r
g
a
n
i
z
a
t
i
o
n
s

L
a
t
e
r

a
.
 
l
e
g
i
s
l
a
t
u
r
e
 
w
i
l
l

n
e
v
e
r
 
a
p
p
r
o
v
e

b
.
 
p
u
b
l
i
c
 
w
o
u
l
d
 
n
o
t

a
c
c
e
p
t

c
.
 
t
e
a
c
h
e
r
s
 
w
o
u
l
d
 
n
o
t

w
a
n
t
 
r
e
s
p
o
n
s
i
b
i
l
i
t
y

E
a
r
l
y

a
.
 
n
e
c
e
s
s
a
r
y
 
f
o
r
 
u
r
b
a
l
l

c
r
i
s
i
s

b
.
 
a
l
r
e
a
d
y
 
e
x
i
s
t
e
d
 
i
n

m
a
n
y

L
a
t
e
r

a
.
 
t
i
m
e
 
f
o
r
 
p
u
b
l
i
c

a
c
c
e
p
t
a
n
c
-

b
.
 
f
e
w
 
e
d
u
c
a
t
o
r
s

p
r
e
p
a
r
e
d

Y
o
u
r

P
r
e
v
i
o
u
s

5
0
%
 
D
a
t
e



Q
U
E
S
T
I
O
N
N
A
I
R
E
 
I
I
I
-
A
-
-
C
o
n
t
i
n
u
e
d

D
e
v
e
l
o
p
m
e
n
t

P
a
n
e
l

C
o
n
s
e
n
-

s
u
s
 
t
o

D
a
t
e

R
e
a
s
o
n
s
 
f
o
r
 
E
a
r
l
y

a
n
d
 
L
a
t
e
 
D
a
t
e

Y
o
u
r

P
r
e
v
i
o
u
s

5
0
%
 
D
a
t
e

P
l
e
a
s
e
 
e
n
t
e
r
 
y
o
u
r
 
e
s
t
i
m
a
t
e
s
 
a
s
 
t
o
 
t
h
e

d
a
t
e
 
t
h
a
t
 
t
h
i
s
 
e
v
e
n
t
 
w
i
l
l
 
o
c
c
u
r
 
w
i
t
h

5
0
%
 
p
r
o
b
a
b
i
l
i
t
y
 
o
f
 
o
c
c
u
r
r
e
n
c
e

1
9
7
0

7
1
-

7
5
-

8
0
-

8
5
-

7
4

7
9

8
4

8
9

L
a
t
e
r

N
e
v
e
r

5
.
 
A
d
m
i
n
i
s
t
r
a
t
i
v
e

d
e
c
e
n
t
r
a
l
i
z
a
t
i
o
n
 
i
n
 
a
t

l
e
a
s
t
 
f
i
v
e
 
u
r
b
a
n

s
c
h
o
o
l
 
d
i
s
t
r
i
c
t
s
 
w
i
l
l

b
e
 
t
h
r
o
u
g
h
 
t
h
e
 
t
e
c
h
n
i
q
u
e

o
f
 
d
e
c
e
n
t
r
a
l
i
z
i
n
g
 
t
o

r
e
g
i
o
n
a
l
 
s
u
p
e
r
i
n
-

t
e
n
d
e
n
t
s
 
o
r
 
b
y
 
t
r
a
n
s
-

f
e
r
r
i
n
g
 
a
d
d
i
t
i
o
n
a
l

a
d
m
i
n
i
s
t
r
a
t
i
v
e
 
r
e
s
p
o
n
-

s
i
b
i
l
i
t
y
 
t
o
 
s
c
h
o
o
l

p
r
i
n
c
i
p
a
l
s
.

6
.
 
C
o
m
m
u
n
i
t
y
 
c
o
n
t
r
o
l
l
e
d

e
d
u
c
a
t
i
o
n
a
l
 
d
i
s
t
r
i
c
t
s

o
f
 
l
e
s
s
 
t
h
a
n
 
1
0
,
0
0
0

p
u
p
i
l
s
 
w
i
l
l
 
b
e
 
t
h
e

o
r
g
a
n
i
z
a
t
i
o
n
a
l
 
p
a
t
t
e
r
n

i
n
 
a
t
 
l
e
a
s
t
 
f
i
v
e

m
e
t
r
o
p
o
l
i
t
a
n
 
a
r
e
a
s
.

E
a
r
l
y

a
.
 
a
l
r
e
a
d
y
 
e
x
i
s
t
s
 
i
n

n
i
n
e
t
e
e
n
 
d
i
s
t
r
i
c
t
s

b
.
 
l
e
g
i
s
l
a
t
i
v
e
 
m
a
n
-

d
a
t
,
s

c
.
 
f
l
e
x
i
b
i
l
i
t
y
 
a
n
d

i
n
n
o
v
a
t
i
o
n

E
a
r
l
y

a
.
 
e
x
p
e
r
i
m
e
n
t
a
l
 
n
o
w

b
.
 
p
r
e
s
s
u
r
e
 
o
f
 
d
e
c
e
n
-

t
r
a
l
i
z
a
t
i
o
n

L
a
t
e
r

a
.
 
d
e
p
e
n
d
s
 
u
p
o
n
 
d
e
g
r
e
e

o
f
 
c
e
n
t
r
a
l
i
z
a
t
i
o
n

b
.
 
e
x
p
e
r
i
m
e
n
t
s
 
n
o
t

w
o
r
k
i
n
g

c
.
 
u
n
 
i
v
a
l
 
e
d
u
c
a
-

t
i
o
n
a
l
 
o
p
p
o
r
t
u
-

n
i
t
i
e
s



D
e

7
.

g
o s
u

s
c
n
o

1
0

i
n

s
t

8
.

g
c

s
t

Q
U
E
S
T
I
O
N
N
A
I
R
E
 
I
I
I
-
A
C
o
n
t
i
n
u
e
d

v
e
l
o
p
m
e
n
t

P
a
n
e
l

t
7
o
n
s
e
-
-

t
o

D
a
t
e

R
e
a
s
o
n
.
 
f
o
r
 
E
a
r
l
y

a
n
d
 
L
a
t
e
 
D
a
t
e

Y
o
u
r

P
r
e
v
i
o
u
s

5
0
%
 
D
a
t

P
l
e
a
s
e
 
e
n
t
e
r
 
y
o
u
r
 
e
s
t
i
m
a
t
e
 
a
s
 
t
o
 
t
h
e

d
a
t
e
 
t
h
a
t
 
t
h
i
s
 
e
v
e
n
t
 
w
i
l
l
 
o
c
c
u
r
 
w
i
t
h

5
0
%
 
p
r
o
b
a
b
i
l
i
t
y
 
o
f
 
o
c
c
u
r
r
e
n
.
:
e

1
9
7
0

7
1
-

7
4

7
5
-

7
9

8
0
-

8
4

8
5
-

8
9

L
a
t
e
r

N
e
v
e
r

S
t
a
t
e
 
a
n
d
 
F
e
d
e
r
a
l

E
a
r
l
y

v
e
r
n
m
e
n
t
s
 
w
i
l
l

a
.
 
c
u
r
r
e
n
t
 
t
r
e
n
d

p
p
l
y
 
t
h
e
 
t
o
t
a
l

b
.
 
t
r
u
e
 
i
n
 
o
n
e
 
s
t
a
t
e

h
o
o
l
 
b
u
d
g
e
t
 
f
r
o
m

n
o
w

n
l
o
c
a
l
 
v
n
x
 
s
o
u
r
c
e
s

c
.
 
b
e
s
t
 
e
q
u
a
l
i
z
a
t
i
o
n

.
1
_
,
.
i
n
a
t
i
o
n
 
o
l
.

c
a
l
 
p
r
o
p
e
t
y

a
x
.

L
a
t
e
r

a
t
 
l
e
a
s
t
 
f
i
v

a
.
 
p
r
o
b
l
e
m
 
o
f
 
f
e
d
e
r
a
l

C
L
'
S
,

p
r
i
o
r
i
t
i
e
s

b
.
 
c
o
n
f
l
i
c
t
 
o
f
 
i
n
-

t
e
r
e
s
t
s

F
e
d
e
r
a
l
 
a
n
d
 
s
t
a
t
e

E
a
r
l
y

v
e
r
n
m
e
n
t
s
 
w
i
l
l

a
.
 
m
a
y
 
b
e
 
t
r
u
e
 
n
o
w

p
p
l
y
 
t
h
e
 
m
i
n
i
m
u
m

b
.
 
b
e
t
t
e
r
 
e
q
u
a
l
L
.
a
-

e
r
a
t
i
n
g
 
b
u
d
g
e
t
 
f
o
r

u
c
a
t
i
o
n
 
a
n
d
 
l
o
c
a
l

o
p
e
r
t
y
 
t
a
x
e
s
 
w
i
l
l

t
i
o
n

L
a
t
e
r

p
p
l
y
 
a
d
d
i
t
i
o
n
a
l

a
.
 
p
r
o
b
l
e
m
 
o
f
 
f
e
d
e
r
a
l

n
d
s
 
f
o
r
 
e
d
u
c
a
'
i
o
n

p
r
i
o
r
i
t
i
e
s

e
s
s
 
t
h
a
n
 
2
5
%
 
o
f

b
.
 
s
t
a
t
e
s
 
w
i
l
l
 
n
o
t

t
a
l
 
b
u
d
g
e
t
)
 
i
n
 
a
t

a
s
t
 
f
i
v
e
 
s
t
a
t
e
s
.

g
i
v
e

?
 
c
o
n
t
r
o
l



Q
U
E
S
T
I
O
N
N
A
1
D
E
 
I
I
I
-
A
C
o
n
t
i
n
u
e
d

D
e
v
e
l
o
p
m
e
n
t

P
a
n
e
l

C
o
n
s
e
n
-

s
u
s
 
t
o

D
a
t
e

R
e
a
s
o
n
s
 
f
o
r
 
E
a
r
l
y

a
n
d
 
L
a
t
e
 
D
a
t
e

9
.
 
U
r
b
a
n
 
s
c
h
o
o
l
 
d
i
s
-

t
r
i
c
t
s
 
w
i
l
l
 
h
a
v
e
 
t
w
o

s
u
p
e
r
i
n
t
e
r
l
e
n
t
s
 
i
n
 
a
t

l
e
a
s
t
 
f
i
v
e
 
u
r
b
a
n
 
s
c
h
o
o
l

d
i
s
t
r
i
c
t
s
.

O
n
e
 
w
i
l
l
 
b
e

r
e
s
p
o
n
s
i
b
l
e
 
f
o
r
 
t
h
e

e
d
u
c
a
t
i
o
n
a
l
 
p
r
o
g
r
a
m

a
n
d
 
t
h
e
 
o
t
h
e
r
 
s
u
p
e
r
i
n
-

t
e
n
d
e
n
t
 
w
i
l
l
 
b
e
 
r
e
s
p
o
n
-

s
i
L
l

f
o
r
 
a
d
m
i
n
i
s
t
r
a
t
i
o
n
.

1
0
.
 
H
e
a
l
t
h
,
 
e
d
u
c
a
t
i
o
n
a
l
,

w
e
l
f
a
r
e
 
a
n
d
 
s
o
c
i
a
l
 
a
n
d

e
m
p
l
o
y
m
e
n
t
 
a
g
e
r
c
i
e
s
 
o
f

t
h
e
 
m
e
t
r
o
p
o
l
i
t
a
n
 
a
r
e
a

w
i
l
l
 
b
e
 
c
o
m
b
i
n
e
d
 
i
n
t
o

a
 
s
i
n
g
l
e
 
a
d
m
i
n
i
s
t
r
a
-

t
i
v
e
 
o
r
g
a
n
i
z
a
t
i
o
n
 
i
n

a
t
 
l
e
a
s
t
 
f
i
v
e
 
m
e
t
r
o
-

p
o
l
i
t
a
n
 
a
r
e
a
s
.

E
a
r
l
y

a
.
 
e
x
i
s
t
s
 
n
o
w

b
.
 
s
a
m
e
 
h
a
v
e
 
c
l
e
r
k
 
o
r

b
u
s
i
n
e
s
s
 
m
a
n
a
g
e
r

c
.
 
b
u
s
i
n
e
s
s

L
a
t
e
r

a
.
 
s
u
p
e
r
i
n
t
e
n
d
e
n
t
s

w
i
l
l
 
n
o
t
 
p
e
r
m
i
t

b
.
 
v
i
o
l
a
t
e
s
 
c
h
a
i
n
 
o
f

c
o
m
m
a
n
d

'
o
u
r

r
e
v
i
o
u
s

5
0
%
 
D
a
t
e

E
a
r
l
y

a
.
 
c
o
o
r
d
i
n
a
t
i
o
n
 
e
x
i
s
t
s

n
o
w

b
.
 
n
e
c
e
s
s
a
r
y
 
f
o
r
 
"
w
h
o
l
e
"

p
u
p
i
l

c
.
 
c
o
m
m
u
n
i
t
y
 
s
c
h
o
o
l

c
o
n
c
e
p
t

L
a
t
e
r

.
s
o
c
i
a
l
i
s
t
i
c

.
t
o
o
 
l
a
r
g
e

e
d
u
c
a
t
i
o
n
 
l
o
s
t
 
i
n

s
i
z
e

P
l
e
a
s
e
 
e
n
t
e
r
 
y
o
u
r
 
e
s
t
i
m
a
i

a
s
 
t
o
 
t
h
e

d
a
t
e
 
t
h
a
t
 
t
h
i
s
 
e
v
e
n
t
 
w
i
l
l
 
.
,
c
c
u
r
 
w
i
t
h

5
0
%
 
p
r
o
b
a
b
i
l
i
t
y
 
o
f
 
o
c
c
u
r
r
e
n
c
e

7
1
-

7
5
-

1
9
7
0

7
4

7
9

8
0
-

8
4

8
5
-

8
9

L
a
t
e
r

N
e
v
e
r



D
e
v
e
l
o
p
m
e
n
t

P
a
n
e
l

C
o
n
s
e
n
-

s
u
s
 
t
o

D
a
t
e

Q
U
L
i
;
T
I
O
L
N
A
I
R
E
 
T
l
:

L
'
n
u
e
d

R
e
a
s
o
n
s
 
f
o
r
 
E
a
r
l
y

a
n
d
 
L
a
t
e
 
D
a
t
e

Y
o
u
r

P
r
e
v
i
o
u
s

5
0
%
 
D
a
t
e

P
l
e
a
s
e
 
e
n
t
e
r
 
y
o
u
r
 
e
s
t
i
m
a
t
e
 
a
s
 
t
o
 
t
h
e

d
a
t
e
 
t
h
a
t
 
t
h
i
s
 
e
v
e
n
t
 
w
i
l
l
 
o
c
c
u
r
 
w
i
t
h

5
2
1
_
p
r
o
b
a
b
i
l
i
t
v

:
.
c
c
u
r
r
e
n
c
e

7
1
-

7
5
-

8
0
-

8
5
-

;

1
9
7
0

7
4

7
9

6
4

8
9

L
a
t
e
r

N
e
1
.
7
,

1
1
.
 
T
h
e
 
j
u
d
i
c
i
a
l
 
f
u
n
c
-

t
i
o
n
 
o
f
 
t
h
e
 
s
c
h
o
o
l

b
o
a
r
d
 
w
i
l
l
 
b
e
 
e
l
i
m
i
-

n
a
t
e
d
 
a
n
d
 
t
h
e
 
f
u
n
c
t
i
o
n

t
r
a
n
s
f
e
r
r
e
d
 
t
o
 
a
 
s
e
p
a
-

r
a
t
e
 
b
o
a
r
d
 
i
n
 
a
t
 
l
e
a
s
t

f
i
v
e
 
u
r
b
a
n
 
s
c
h
o
o
l
 
d
i
s
-

t
r
i
c
t
s
.

N
.
)

a
l

1
2
.

A
u
c
a
t
i
w
i
a
l
 
p
a
r
k
s

C
b

w
i
l
l
 
b
e
 
a
 
t
y
p
i
c
a
l
 
p
a
t
-

t
e
r
n
 
o
f
 
s
c
h
o
o
l
 
o
n
_
a
n
i
-

z
a
t
i
o
n
 
a
n
d
 
d
e
c
e
n
-

t
r
a
l
i
z
a
t
i
o
n
 
i
n
 
a
t

l
e
a
s
t
 
f
i
v
e
 
u
r
b
a
n
 
s
c
h
o
o
l

s
y
s
t
e
m
s
.

E
a
r
l
y

a
.
 
n
e
e
d
e
d
 
n
e
w

b
.
 
p
o
w
e
r
 
o
f
 
f
e
d
e
r
a
l

c
o
u
r
t
s L
a
t
e
r

a
.
 
b
o
a
r
d
s
 
w
o
u
l
d
 
r
 
t

p
e
r
m
i
t

b
.
 
I
 
h
o
p
e
! E
a
r
l
y

a
.
 
e
x
i
s
t
s
 
n
o
w
 
i
n
 
3
7

d
i
s
t
r
i
c
t
s

b
.
 
n
e
c
e
s
s
a
r
y
 
f
o
r
 
i
n
t
e
-

g
r
a
t
i
o
n

L
a
t
e
r

a
.
 
t
o
o
 
c
o
s
t
l
y
 
i
n
 
c
i
t
i
e
s

b
.
 
t
o
o
 
l
a
r
g
e
 
a
 
c
o
l
l
e
c
-

t
i
o
n
 
o
f
 
s
t
u
d
e
n
t
s

c
.
 
m
a
y
 
n
o
t
 
n
e
e
d

b
u
i
l
d
i
n
g
s

1



D
e
v
e
l
o
p
m
e
n
t

Q
U
.
-
3
.
5
T
I
O
N
N
A
I
R
E
 
I
I
I
-
A
C
o
n
t
i
n
u
e
d

P
a
n
e
l

C
o
n
s
e
n
-

s
u
s
 
t
o

D
a
t
e

R
e
a
s
o
n
s
 
f
o
r
 
E
a
r
l
y

a
n
d
 
L
a
t
e
 
D
a
t
e

Y
o
u
r

P
r
e
v
i
o
u
s

5
0
%
 
D
a
t
e

P
l
e
a
s
e
 
e
n
t
e
r
 
y
o
u
r
 
e
s
t
i
m
a
t
e
 
a
s
 
t
o
 
t
h
e

d
a
t
e
 
t
h
a
t
 
t
h
i
s
 
e
v
e
n
t
 
w
i
l
l
 
o
c
c
u
r
 
w
i
t
h

5
0
%
 
p
r
o
b
a
b
i
l
i
t
y
 
o
f
 
o
c
c
u
r
r
e
n
c
e

7
1
-

7
5
-

8
0
-

8
5
-

1
9
7
0

7
4

7
9

8
4

8
9

L
a
t
e
r

N
e
v
e
r

1
3
.
 
L
o
c
a
l
 
s
c
h
o
o
l
 
a
d
v
i
-

:
i
o
r
y
 
c
o
u
n
c
i
l
s
 
w
i
l
l

f
u
n
c
t
i
o
n
 
i
n
 
a
t
 
l
e
a
s
t

f
i
V
e
 
u
r
b
a
n
 
s
c
h
o
o
l
 
d
i
s
-

r
i
o
t
s
 
i
n
 
p
o
l
i
c
y
 
a
n
d

p
r
o
g
r
a
m
 
a
r
e
a
s
 
o
f

d
e
c
i
s
i
o
n
-
m
a
k
i
n
g
.

1
4
.
 
E
d
u
c
a
t
i
o
n
a
l
 
p
r
o
-

f
e
s
s
i
o
n
a
l
s
 
(
t
e
a
c
h
e
r
s

a
n
d
 
a
d
m
i
n
i
s
t
r
a
t
o
r
s
)

w
i
l
l
 
r
e
c
o
m
m
e
n
d
 
a
n
d

t
h
e
 
s
c
h
o
o
l
 
b
o
a
r
d
 
w
i
l
l

e
l
e
c
t
 
u
r
b
a
n
 
s
u
p
e
r
i
n
-

t
e
n
d
e
n
t
s
 
o
n
4
 
f
r
o
m

t
h
e
i
r
 
r
e
c
o
*
,
-
-
l
e
n
d
a
t
i
o
n
l
-
_

i
n
 
a
t
 
l
e
a
s
c
 
f
i
v
e
 
u
r
b
a
n

s
c
h
o
o
l
 
s
y
s
t
e
m
s
.

E
a
r
l
y

Q
.
 
a
d
v
i
s
e
 
i
n
 
p
o
l
i
c
y

n
o
w

b
.
 
c
o
u
r
t
s
 
h
a
v
e
 
s
e
t

u
p
 
i
n
 
J
a
c
k
s
o
n
,
 
M
i
s
s
.

L
a
t
e
r

a
.
 
c
o
n
t
r
a
d
i
c
t
o
r
y
 
t
e
r
m
s

b
.
 
f
i
n
a
l
 
d
e
c
i
s
i
o
n
 
m
u
s
t

b
e
 
b
y
 
e
d
u
c
a
t
o
r
s

E
a
r
l
y

a
.
 
t
e
a
L
t
h
e
r
 
n
e
g
o
t
i
a
t
i
o
n

c
o
n
t
r
a
c
t
s

b
.
 
a
p
p
o
i
n
t
 
n
o
t
 
e
l
e
c
t

L
a
t
e
r

a
.
 
l
e
g
i
s
l
a
t
i
o
n
s
,
 
p
u
b
l
i

a
n
d
 
b
o
a
r
d
 
w
i
l
l
 
p
r
e
-

v
e
n
t

b
.
 
e
d
u
c
a
t
i
o
n
a
l
 
p
o
w
e
r

s
t
r
u
c
t
u
r
e



Q
U
E
S
T
I
O
N
N
A
I
R
E
 
I
I
I
-
A
C
o
n
t
-
b
z
u
e
d

D
e
v
e
l
o
p
m
e
n
t

P
a
n
e
l

C
o
n
s
e
n
-

s
u
s
 
t
o

D
a
t
e

R
e
a
s
o
n
s
 
f
o
r
 
E
a
r
l
y

a
n
d
 
L
a
t
e
 
D
a
t
e

Y
o
u
r

P
r
e
v
i
o
u
s

5
0
%
 
D
a
t
e

P
l
e
a
s
e
 
e
n
t
e
r
 
y
o
u
r
 
e
s
t
i
m
a
t
e
 
a
s
 
t
o
 
t
h
e

d
t
e
 
t
h
a
t
 
t
h
i
s
 
e
v
e
n
t
 
w
i
l
l
 
o
c
c
u
r
 
w
i
t
h

5
0
%
 
p
r
o
b
a
b
i
l
i
t
y
 
o
f
 
o
c
c
u
r
r
e
n
c
e

7
1
-

7
5
-

8
0
-

8
5
-

1
9
7
0

7
4

7
9

8
4

8
9

L
a
t
e
r

N
t
.
,
f
e
r

1
5
.
 
T
h
e
 
i
n
t
e
r
n
a
l
 
o
r
-

g
a
n
i
z
a
t
i
o
n
a
l
 
s
t
r
u
c
t
u
r
e

o
f
 
a
t
 
l
e
a
s
t
 
f
i
v
e
 
u
r
b
a
n

s
c
h
o
o
l
 
s
y
s
t
e
m
s
 
w
i
l
l
 
b
e

d
e
s
i
g
n
e
d
 
o
n
 
t
h
e
 
b
a
s
i
s

o
f
 
P
P
B
S
.

1
6
.
 
S
t
u
d
e
n
t
s
 
i
n
 
s
e
c
c
n
d
-

a
r
y
 
s
c
c
o
I
s
 
w
i
l
l
 
p
a
r
-

t
i
c
i
.
7
_
-
e
 
i
n
 
2
o
1
i
c
y
 
a
n
o
.

F
i
r
e
a
s

'

d
e
c
i
s
r
,
 
J
l
a
k
i
n
g
 
i
n
 
a
t

a
s
t
 
J
i
v
e
 
u
r
b
a
n
 
s
c
h
o
o
l

s
y
o
t
e
m
s
 
a
t
 
t
h
e
 
E
,
y
s
t
e
m

2
e
v
e
l
.

E
a
r
l
y

a
.
 
e
x
p
e
r
i
m
e
n
t
a
l
 
n
o
w

b
.
 
n
a
t
i
o
n
a
l
 
t
r
e
n
d

c
.
 
l
e
g
i
s
l
a
t
i
v
e
 
m
a
n
-

d
a
t
e

L
a
t
e
r

a
.
 
h
a
s
 
n
e
v
e
r
 
w
o
r
k
e
d

b
.
 
e
d
u
c
a
t
o
r
s
 
d
o
n
'
t

u
n
n
e
r
s
t
a
n
d

E
a
r
l
y

a
a
d
v
i
.
:

n
o
w

b
.
 
c
o
,
t
i
n
u

l
o
n
 
o
f

/
r
e
n
d

c
.
 
k
n
o
w
l
e
d
g
e
a
b
l
e
 
s
t
u
-

d
e
n
t
s

L
a
t
e
r

a
.
 
l
e
:
3
i
L
.
.
:
t
t
i
o
n
,
 
p
u
b
-

l
i
c
 
a
n
d
 
b
o
a
r
d
 
w
i
l
l

n
n
t
 
p
,
 
-
e
p
t

b
.
 
n

t
o
 
l
a
y



D
e
v
e
l
o
p
m
e
n
t

Q
U
E
S
T
I
O
N
N
A
I
R
E
 
1
1
1
-
A
C
o
n
t
i
n
u
e
d

P
a
n
e
l

C
o
n
s
e
n
-

s
u
s
 
t
o

D
a
t
e

R
e
a
s
o
n
s
 
f
o
r
 
E
a
r
l
y

a
n
d
 
L
a
t
e
 
D
a
t
e

1
7
.
 
D
e
c
e
n
t
r
a
l
i
z
a
t
i
o
n

o
f
 
a
a
m
i
n
i
s
t
r
a
t
i
v
e
 
r
e
-

s
p
o
n
s
i
b
i
l
i
t
y
 
w
i
l
l
 
b
e

i
n
 
r
e
g
i
o
n
s
 
c
o
m
p
o
s
e
d

o
f
 
a
 
h
i
g
h
 
s
c
h
o
o
l
 
a
n
d

i
t
s
 
f
e
e
d
e
r
 
s
c
h
o
o
l
s
 
i
n

a
t
 
l
e
a
s
t
 
f
i
v
e
 
u
r
b
a
n

s
y
s
t
e
m
s
.

1
8
.
 
_
d
u
c
a
t
i
o
n
 
w
i
l
l

f
i
n
a
n
c
e
d
 
b
y
 
s
t
a
t
e

g
o
v
e
r
n
m
e
n
t
s
 
w
i
t
h
 
l
o
-

c
a
l
 
s
c
h
o
o
l
 
d
i
s
t
r
i
s

h
a
v
i
n
g
 
e
d
u
c
a
t
i
o
n
a
l

a
n
d
 
o
p
e
r
a
t
i
o
n
a
l
 
c
o
n
-

t
r
o
l
.

E
a
r
l
y

a
.
 
s
a
m
e
 
a
s
 
e
d
u
c
a
-

t
i
o
n
a
l
 
p
a
r
k
s

b
.
 
e
x
i
s
t
s
 
n
o
w

L
a
t
e
r

a
.
 
t
i
m
e
 
t
o
 
d
i
s
e
s
-

t
a
b
l
i
s
h

d
i
t
i
o
n

b
.
 
t
o
o
 
s
m
a
l
l
 
a
n
 
a
r
e
a

c
.
 
t
o
o
 
m
u
c
h
 
H
.

S
.

c
o
n
t
r
o
l E
a
r
l
y

a
.
 
e
x
t
s
 
i
n
 
R
h
o
d
e

I
s
l
a
n
d

b
.
 
e
q
u
a
l
i
z
a
t
i
o
n
 
o
f

e
d
u
c
a
t
i
o
n
a
l
 
o
p
p
o
r
-

t
u
n
i
t
y L
a
t
e
r

a
.
 
c
a
n
'
t
 
s
e
p
a
r
a
t
e
 
m
o
n
e
y

a
n
d
 
c
o
n
t
r
o
l

b
.
 
n
e
e
d
 
l
o
c
a
l
 
c
o
n
t
r
o
l

a
n
d
 
p
a
r
t
i
c
i
p
a
t
i
o
n

Y
o
u
r

P
r
e
v
i
o
u

5
0
%
 
D
a
t
e

P
l
e
a
s
e
 
e
n
e
r

d
a
.
t
e
 
t
h
a
t

5
0

p
r
o
b
a
b
i
l
i
t
yy
o
u
r
 
e
s
t
i
m
a
t
e

t
h
i
s
 
e
v
e
n
t

o
f
 
o
c
c
u
r
r
e
n
c
ea
s
 
t
o
 
t
h
e

w
i
l
l
 
o
c
c
u
r
 
w
i
t
h

1
7
1
-
1

1
S
7
0
 
I

7
4

7
5
-

1
9

8
0
-

8
4

8
5
-

8
9

L
a
t
e
r

N
e
v
e
r

-
1



Q
U
E
S
T
I
O
N
N
A
I
R
E
 
I
I
I
 
-
A
-
-
C
o
n
t
i
n
u
e
d

D
c
v
e
l
o
p
m
e
n
t

1
9
.
 
A
t
 
l
e
a
s
t
 
f
i
v
e

m
e
t
r
o
p
 
i
t
a
n
 
a
r
e
a
s

w
i
l
l
 
s
a
e
 
t
h
e
 
i
n
d
e
-

p
e
n
d
e
n
t
 
o
p
e
r
a
t
i
o
n

s
C
h
o
o
l
 
d
i
s
t
r
i
c
t
s

u
n
i
f
i
-
f
t
 
i
n
t
o
 
m
a
t
r
o
-

p
o
l
i
v
a
n
 
e
d
u
c
a
t
i
o
n
a
l

d
i
s
t
r
i
c
t
s
 
s
e
r
v
i
n
g

N
I
 
I
N
,

u
r
b
a
n
,
 
s
u
b
u
r
b
a
n
,
 
a
n
l

0
0
 
J
r
i
n
g
e
 
a
r
e
a
s
.

11
6 2
0
.
 
T
e
a
c
h
e
r
 
a
s
s
c
c
i
a
-

t
i
o
n
 
o
r
g
a
n
i
z
a
t
i
o
n
s

w
i
l
l
,
 
i
n
 
a
t
 
l
e
a
s
t
 
f
i
v
e

s
t
a
t
e
s
,
 
n
e
g
o
t
i
a
t
e
 
o
n

a
t
e
 
l
e
v
e
l
 
r
a
t
h
-

e
r
 
t
h
a
n
 
o
n
 
t
h
e
 
l
o
c
a
l

s
C
h
o
o
l
 
s
l
i
s
t
r
i
c
t
 
l
e
v
e
l

f
o
r
 
s
a
l
a
r
i
6
s
 
a
n
d

w
o
r
k
i
n
g
 
c
o
n
d
i
t
i
o
n
s
.

P
a
n
e
l

C
o
n
s
e
n
-

s
u
s
 
t
o

D
a
t
e

Y
o
u
r

R
e
a
s
o
n
s
 
f
o
r
 
E
a
r
l
y

P
r
e
,

a
n
d
 
L
a
t
e
 
D
a
t
e

5
0
%

E
a
r
l
y

.
e
x
i
s
t
s
 
n
o
w
 
i
n
 
1
1

d
i
s
t
r
i
c
t
s

b
.
 
c
o
u
r
t
 
r
e
q
u
i
r
e
d

i
n
t
e
g
r
a
t
i
o
n

L
a
t
e
r

a
.
 
t
o
o
 
b
i
g

b
.
 
m
a
i
o
r
 
p
r
o
b
l
e
m
 
n
o
w

i
s
 
c
e
n
t
r
a
t
h

i
o
n

E
a
r
l
y

a
.
 
c
o
n
t
i
n
u
a
t
i
o
n
 
o
f

t
r
e
n
d

b
.
 
s
t
a
t
e
 
h
a
s
 
r
n
n
e
y

L
a
t
e
r

a
.
 
t
r
e
n
d
 
t
o
 
c
o
m
m
u
n
i
t
y

c
o
n
t
r
o
l

b
.
 
w
o
u
l
d
 
d
e
s
t
r
o
y
 
l
o
c
a
l

d
i
s
t
r
i
c
t
s

P
l
e
a
s
e
 
e
n
t
e
r
 
y
o
u
r
 
e
s
t
i
m
a
t
e
 
a
s
 
t
o
 
t
h
e

d
a
t
e
 
t
h
a
t
 
t
h
i
s
 
e
v
e
n
t
 
w
i
l
l
 
o
c
c
u
r
 
w
i
t
h

5
0
%
_
y
r
o
b
a
b
i
l
i
t
y
 
o
f
 
o
c
c
u
r
r
e
n
c
e

7
1
-

7
5
-

8
0
-

8
5
-

1
9
7
0

7
4

7
9

8
4

8
9

L
a
t
e
r

N
e
v
e
r



Q
U
E
S
T
I
O
N
N
A
I
R
F
 
I
I
I
-
A
C
o
n
t
i
n
u
e
d

D
e
v
e
l
o
p
m
e
n
t

P
a
n
e
l

C
o
n
s
n
-

s
u
s
 
t
o

D
a
t
e

.
.
,
,
,
a
s
o
n
s
 
f
o
r
 
E
a
r
l
y

a
-
'
 
L
a
t
e
 
D
a
t
e

2
1
.
 
M
 
d
c
a
l
,
 
s
o
c
i
a
l
,

w
e
l
l
:
a
r
e
,
 
e
m
p
l
o
y
m
e
n
t
 
a
n
d

r
e
c
r
e
a
t
i
o
n
a
l
 
s
e
r
v
i
c
e
s

w
i
l
l
 
b
e
 
p
r
o
v
i
C
r
A
 
a
t

s
c
h
o
o
l
 
s
i
t
e
 
c
e
n
t
e
r
s

i
n
 
a
:
 
l
e
a
s
t
 
f
i
v
e
 
u
r
b
a
n

s
c
h
o
o
l
 
s
y
s
t
e
m
f
.
-
.

7
2
.
 
A
t
 
l
e
a
s
t
 
f
i
v
e

u
r
b
a
n
 
s
c
h
o
o
l
 
s
y
s
t
e
m
s

w
i
l
l
 
b
e
 
o
r
g
a
n
i
z
e
d
 
t
o

p
r
o
v
i
&
 
m
e
t
r
o
p
o
l
i
t
a
n

t
a
x
 
b
a
s
e
 
a
n
d
 
s
m
a
l
l
,
r

o
p
e
r
a
t
i
n
g
 
s
c
h
o
o
l
 
d
i
s
-

t
r
i
c
t
s
 
t
h
e
r
e
b
y
 
g
a
i
n
i
n
g

t
h
e
 
a
d
v
a
n
t
a
g
e
s
 
o
f
 
t
h
e

s
m
I
l
 
s
y
s
t
e
m
.

Y
o
u
r

P
r
e
v
i
o
u
s

5
0
%
 
D
a
t
e

P
l
e
a
s
e
 
e
n
t
e
r
 
y
o
u
r
 
e
s
t
i
m
a
t
e
 
a
s
 
t
o
 
t
h
e

d
a
t
e
 
t
h
a
t
 
t
h
i
s
 
e
v
e
n
t
 
w
i
l
l
 
o
c
c
u
r
 
w
i
t
h

5
0
%
 
p
r
o
b
a
b
i
l
i
t
y
 
o
f
 
o
c
c
u
r
r
e
n
c
e

8
0
-

8
5
-

1
9
7
0

7
4

7
9

8
4

8
9

L
 
t
e
r

N
e
v
e
r

E
a
r
l
y

a
.
 
c
o
m
m
u
n
i
t
y
 
s
c
h
o
o
l

c
o
n
c
e
p
t

b
.
 
n
e
c
e
s
F
-
l
r
y
 
f
o
r
 
b
e
s
t

e
d
u
c
a
t
i
o
n

c
.
 
s
e
r
v
e
s
 
c
h
i
l
d
 
a
n
d

f
a
m
i
l
y L
a
t
e
r

a
.
 
s
o
c
i
a
l
i
s
t
i
c

b
.
 
t
o
o
 
1
.
7
1
1
7
j
e
 
a
n
d

c
o
m
p
l

E
a
r
l
y

a
.
 
A
l
a
b
a
m
a
 
h
a
s
 
4
 
m
i
l

c
o
u
n
t
y

n
o
w

b
.
 
f
i
n
a
n
c
i
a
l
 
e
q
u
a
l
i
-

z
a
t
i
o
n L
a
t
e
r

a
.
 
c
a
n
'
t
 
s
e
p
a
r
a
t
e

m
o
n
e
y
 
f
r
o
m
 
c
o
n
t
r
o
l

b
.
 
a
n
o
t
h
e
r
 
l
e
v
e
l
 
o
f

o
r
g
a
n
i
z
a
t
i
o
n



D
e
v
e
l
o
y

n
t

P
a
n
e
l

C
o
m
7
e
n
-

s
u
s
 
t
o

D
a
t
p

Q
U
L
.
3
Z
I
O
N
N
A
I
R
E
 
I
I
I
-
A
C
o
n
t
i
n
u
e
d

R
e
a
s
o
n
s
 
f
o
r
 
E
a
r
l
y

a
n
d
 
L
a
t
e
 
D
a
t
e

Y
c
 
-
-

P
r
e
v
i
o
u
s

5
0
%
 
D
a
t
e

P
l
e
E
-
e
 
e
n
t
e
r
 
y
o
u
r
 
e
s
t
i
m
a
t
e
 
a
s
 
t
o
 
t
h
e

d
a
t
e
 
t
h
a
t
 
t
h
i
s
 
e
v
e
n
t
 
w
i
l
l
 
o
c
c
u
r
 
w
i
t
h

5
0
%
 
p
r
o
b
a
b
i
l
i
t
y
 
o
f
 
o
c
c
u
r
r
e
n
c
e

1
9
7
0

7
1
-

7
5
-

8
0
-

8
5
-

7
4

7
9

8
4

8
9

L
a
t
e
r

N
e
v
e
r

2
3
.
 
D
e
c
e
n
t
r
a
l
i
z
a
t
i
o
n

i
n
 
a
t
 
l
e
a
s
t

l
i
v
e
 
u
r
b
a
n

s
c
h
o
o
l
 
s
y
s
i
l
e
m
s
 
w
i
l
l
 
b
n

s
e
r
v
i
c
e
 
a
n
d
 
c
u
r
7
.
7
i
c
u
l
u
m

w
i
t
"

o
-
A
t
 
c
o
n
c
u
r
r
e
n
t
 
l
d
m
i
n
i
s
-

t
r
a
t
j
.
v
e

D
e
c
e
n
t
r
a
l
i
z
a
t
i
o
n

:
_
s
t
r
i
c
t
s
 
i
n
 
a
t
 
l
e
a
s
t
-

u
r
b
a
n
 
s
c
h
o
o
l
 
s
y
s
-

"
e
m
s
 
w
i
l
l
 
h
a
v
e
 
b
o
a
i
d
s

l
e
g
l
 
(
r
a
t
h
-
t

t
h
a
n
 
a
d
v
i
s
o
r
y
)
 
&
l
t
h
o
r
-

i
t
7
,

E
a
r
l
y

a
.
 
e
a
i
s
t

i
n
 
f
o
u
r
 
d
i
s
-

t
r
i
c
s
 
n
o
w

b
.
 
b
e
t
t
e
r
 
c
u
r
r
i
c
u
7
u
m

a
s
s
i
s
t
a
n
c
e

c
m
o
r
e
 
r
e
l
e
v
a
n
t

l
e
a
d
e
r
s
h
i
p

L
p
.
t
e
r

.
d
o
e
s
n
'
t
 
w
o
r
k
 
w
h
e
r
e

i
t
 
e
x
i
s
t
s

E
a
r
l
y

a
.
 
u
n
d
e
r
 
s
t
u
d
y
 
i
n

s
e
v
e
r
a
l
 
n
o
w

b
.
 
p
r
e
s
s
u
r
e
 
f
r
o
m

u
r
b
a
n
 
g
r
o
u
p
s

L
a
t
e
r

a
.
 
c
o
n
t
r
o
l
 
w
i
l
l
 
n
o
t

b
e
 
e
a
r
i
l
y
 
c
h
a
n
g
e
d

b
.
 
e
d
u
c
a
t
i
o
n
 
i
s
 
n
o
t

l
o
c
a
l
 
b
u
t
 
s
t
a
t
e

c
c
o
n
f
l
i
c
t
 
b
e
t
w
e
e
n

h
o
a
r
d
s



D
e
v
e
l
o
p
m
e
n
t

P
a
n
e
l

C
o
n
s
e
n

s
u
s
 
t
o

D
a
t
e

R
e
a
s
o
n
s
 
f
o
r
 
E
a
r
l
y

a
n
d

e
 
D
a
t
e

Y
o
u
r

P
r
e
v
i
o
u
s

5
0
 
D
a
t
e

P
l
e
a
s
e
 
e
n
t
e
r
 
y
o
u
r

E

d
a
t
e
 
t
h
a
t
 
t
h
i
E
 
e
v
e
r

5
0
%
 
p
r
o
b
a
b
i
l
i
t
y
 
o
f

7
1
-

7
5
-

8
0
-

1
9
7
0

7
4

7
9

8
4

2
5
.
 
M
o
s
,
:
 
(
5
1
%
)
 
u
r
b
a
n

s
c
h
o
o
l
 
s
y
s
t
e
m
s
 
w
i
l
l

h
a
v
e
 
a
n
 
a
s
s
i
s
t
a
n
t
 
t
o

t
h
e
 
s
u
p
e
r
i
n
t
e
n
d
e
n
t
 
w
h
o

w
i
l
l
 
h
a
v
e
 
n
o
 
l
i
n
,
:

d
u
t
i
e
s
 
b
u
'
-
 
w
i
l
l
 
f
u
n
c
-

t
i
o
n
 
a
s
 
a
 
b
y
-
y
a
s
s

p
e
r
s
o
n
 
f
o
r
 
m
o

)
1
e
r
s
 
o
f

t
h
e
 
s
c
h
o
o
l
 
s
y
s
t
e
m
 
a
n
d

o
f
 
t
h
e
 
c
o
m
v
i
n
i
:
w
 
t
o

g
a
i
n
 
i
n
f
o
r
m
a
t
'
,
n
 
a
n
d

a
c
c
e
s
s
.

2
6
.
 
T
h
e
 
r
o
l
e
 
o
f

'
l
e

s
y
s
t
e
r
 
s
u
p
e
r
i
n
t
e
L
 
,
n
t

w
i
l
l
 
b
e
c
o
m
e
 
t
h
J
I
L

f
 
a
n

a
d
m
i
n
i
s
t
r
a
t
o
r
 
a
n
&

n
t
o
r

t
h
a
h
 
t
h
e
 
c
h
i
e
f
 
e
d
u
-

c
a
t
i
o
n
a
l
 
o
r
 
c
u
r
r
i
c
u
l
u
m

l
e
a
d
e
r
 
i
n
 
a
t
 
l
e
a
s
t

u
t
b
a
n
 
s
c
h
o
o
l
 
d
i
s
-

t
i
i
c
t
s
.

E
a
r
l
y

a
.
 
n
e
c
e
s
s
a
r
y
 
f
o
r

c
o
m
m
u
n
i
c
a
t
i
o
n

b
.
 
w
i
l
l
 
o
p
 
n
 
s
y
s
t
e
m

L
a
t
e
r

a
.
 
d
y
s
f
u
n
c
t
i
o
n
a
l

b
.
 
w
o
u
l
d
 
d
e
s
t
r
o
y

c
o
n
t
r
o
l E
a
r
l
y

a
.
 
e
x
i
s
t
s
 
n
o
w
 
i
r
 
m
o
s
t

d
i
s
t
r
i
c
t
s

L
a
t
e
r

w
h
y
 
h
a
v
e
 
s
u
p
e
r
i
n
-

t
e
n
d
e
n
t

b
.
 
d
e
c
i
s
i
o
n
 
o
f

a
u
t
h
o
r
i
t
y



D
e
v
e
l
o
p
m
e
n
t

Q
U
E
S
T
I
O
N
N
A
I
R
E
 
I
I
I
-
A
C
o
n
t
i
n
u
e
d

F
-

1
P
a
n
e
l

C
o
n
s
e
n
-

s
u
s
 
t
o

D
a
t
E

R
e
a
s
o
n
s
 
f
o
r
 
E
a
r
i
y

L
a
t
e
 
D
a
t
e

2
7
.
 
S
c
h
o
o
l
 
c

t
r
i
c
t
s

w
i
l
l
 
h
a
v
e
 
a
 
s
e
p
a
r
a
t
e

f
u
l
l
-
t
i
m
e
 
d
i
v
i
s
i
o
n

d
e
*
-
-
)
t
1
n
g
 
i
l
:
s
e
l
f
 
t
o

c
o
m
m
u
n
i
c
a
t
i
o
n
,

c
o
o
r
d
i
n
a
t
i
o
n
 
a
n
d

i
n
f
o
r
m
a
t
i
o
n
 
s
y
s
t
e
m

w
i
t
h
i
n
 
t
h
e
 
d
i
s
t
r
i
c
t

t
v

L
S
D

i
n
 
a
t
 
l
e
a
s
t
 
f
i
v
e

'
4
1

0
0

u
r
b
a
n
 
s
r
-
h
o
o
l

d
i
s
-

t
r
i
c
t
s
.
.

Y
o
u
r

P
l
e
-

_
i
n
t
e
r
 
y
o
u
r
 
e
s
t
i
m
a
t
e
 
a
s
 
t
o
 
t
h
e

.
e
 
t
h
a
t
 
t
h
i
s
 
e
v
e
n
t
 
w
i
l
l
 
o
c
c
u
r
 
w
i
t
h

S
o
%
 
p
r
o
b
a
b
i
l
i
t
y
 
o
f
 
o
c
c
u
r
r
e
n
c
e

P
r
e
v
i
o
u
s

7
1
-

7
5
-

8
0
-

8
5
-

5
0
%
 
D
a
t
e

1
9
7
0

7
4

7
9

8
4

8
9

L
a
t
e
r

N
e
v
e
r

E
a
r
l
y

a
.
 
n
2
c
e
s
s
a
r
y
 
f
o
r
 
'
.
1
r
-

b
a
n
 
c
r
i
s
i
s

b
.
 
a
l
r
e
a
d
y
 
e
x
i
s
t
s

c
.
 
w
e
 
a
r
e
 
p
l
a
n
n
i
n
g

n
o
w

H
,
2
r

a
.
 
t
i
m
e

t
o
 
a
e
p
t

b
.
 
f
e
w

d
u
c
a
t
o
r
s

p
r
e
p
d
r
e
d

R
e
t
u
r
n
 
t
o
:

D
r
.
 
J
o
h
n
 
A
n
d
e
s

A
s
s
i
s
t
a
n
t
 
P
r
o
f
e
s
s
o
r

C
o
l
l
e
g
e
 
o
f
 
E
d
u
c
a
t
i
o
n

U
n
i
v
e
r
s
i
t
y
 
o
f
 
F
l
o
r
i
d
a

G
a
i
n
e
s
v
i
l
l
e
,
 
F
l
o
r
i
d
a
 
3
2
6
0
1



-
'
'
I
E
S
T
I
O
N
N
A
I
R
E
 
I
I
I
-
B

e
 
f
o
l
l
o
w
i
n
g
 
i
t
e
m
s
 
w
e
r
e
 
j
u
d
g
e
d
 
t

b
e
 
o
f
 
a
 
h
i
g
h
 
i
m
p
a
c
t
 
o
n
 
t
h
e
 
q
u
a
l
i
t
y
 
o
f
 
e
d
u
c
a
t
i
o
n
 
b
y
 
t
h
e
 
p
a
n
e
l
:

D
e
v
E
.
l
o
p
m
e
n
t

1
.

c
l
u
c
a
t
i

a
d
m
i
n
i
s
t
e
r
e

g
o
v
e
r
n
m
e
n
t
s

e
x
i
s
t
i
n

1

d
i
s
t
r
i
c
t
s
 
i

f
i
v
e
 
s
t
a
t
e
s

2
.
 
E
d
u
c
a
t
i
r

m
e
t
r
o
p
o
l
i
t

(
w
i
t
h
i
n
 
a

h
a
v
e
 
a
 
s
i
n

a
n
d
 
f
i
n
a
n
c
i

t
r
i
c
t
 
a
n
d
 
r
n

o
p
e
r
a
t
i
n
g

a
t
 
l
e
a
s

m
e
t
r
o
p
o
l
i
t

J
.
 
R
e
p
r
e
s
e

e
l
e
c
t
e
d
 
b
y

o
r
g
a
n
i
z
a
t
i

s
e
r
v
e
 
a
s
 
f

b
e
r
s
 
o
f
 
b
o

l
e
a
s
t
 
f
i
v
e

s
c
h
o
o
l
 
d
i
s

P
a
n
e
l
 
J
u
d
g
m
e
n
t

I
f
 
t
h
e
s
e
 
w
e
r
e
 
t
o
 
o
c
c
u
r

s
o
m
e
 
n
r
,
s
u
l
t
s
 
m
i
g
h
t
 
b
e
:

P
l
e
a
s
e
 
l
i
s
t
 
s
t
r
a
t
e
g
i
e
s
 
f
o
r
 
h
a
s
-

t
e
n
i
r
g
 
t
h
e
 
d
e
s
i
r
a
b
l
e
 
d
e
v
e
l
o
p
m
e
n
t
s

a
n
d
 
f
o
r
 
d
e
l
a
y
i
n
g
 
t
h
e
 
u
n
d
e
s
i
r
a
b
l
e

d
e
v
e
l
o
p
m
e
n
t
s
.

D
e
s
r
a
b
l
e

U
n
d
e
s
i
r
a
b
l
e

n
 
w
i
l
l
 
b
e

d
 
b
y
 
s
t
a
t
e

w
i
t
h
 
t
h
e

c
a
l
 
s
c
h
o
o
l

n
 
a
t
 
l
e
a
s
t

-
 
i
n
 
t
h
e

.
i
i
 
a
r
e
a
s

.
t
E

-
I
)
 
w
i
l
l

l
e
 
t
a
x
i
n
g

n
g
 
d
i
s
-

u
l
t
i
p
l
e

d
s
t
r
i
c
t
s

t
i
v
e

m
 
.
:
I
r
e
a
s
.

t
a
t
i
v
e
s

t
e
a
c
h
e
r

X

n
q

.
,

a
l
 
m
e
m
-

t
r
d
s
 
i
n
 
t

u
r
b
a
n

x
i
c
t
s
.

X



D
v
e
l
o
p
m
e
n
t

Q
U
E
S
T
I
O
N
N
A
I
R
E
 
I
I
I
-
B
-
-
-
C
o
n
t
i
n
u
d

P
a
n
e
l
 
J
u
d
g
m
e
n
t

D
e
s
i
r
a
b
l

U
n
d
e
s
i
r
a
b
l
e

P
l
e
a
s
e
 
l
i
s
t
 
s
t
r
a
t
e
g
i
e
s
 
f
o
r
 
h
a
s
-

t
e
n
i
n
g
 
t
h
e
 
d
e
s
i
r
a
b
l
e
 
d
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APPENDIX J

STRATEGIES FOR HASTENING THE DEVELOPMENTS
WITH HIGH IMPACT

Development

1. Education will be administered
by state governments with the con-
current elimination of the existing
local school districts in at least
five states.

e.

Possible Consequences

More efficient management and
allocation of resources.

Unable to meet local needs.

Greater state control.

Education financed by broader tax
base.

Loss of local interest in schools.

Loss of local professional con-
trol.

Greater political control of
professionals.

Better service to societal rather
than community needs.

Rural dominated state legislation
would pass conservative policies.

Loss of innovation.

More standardization of policy.

Statewide salaries, teacher
recruitment, and negotiation.

Large monolithic harmony.

Greater .2qualization of educa-
tional opportunity.

Broad mediocrity.

Slowness of response to local
needs.
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Developme

2. Education in the metropolitan
areas (within a state) will have
a single taxing and financing dis-
trict and multiple operating
districts in at least five metro-
politan areas.

3. Representatives elected by
teacher organizations will serve
as full members of a local urban
school boards in at least fiA,e
urban school districts.

Consequence,t;

Better communication, cooperation
and coordin:tion at local hoard

Equalization of financial base on
metro area.

More funds for center city dis-
trict.

Increase possibility of integra-
tion.

Decrease possibility of integra-
tion.

Maintain local control of schools.

Equalization of educational
opportunity.

Opportunity to allocate money on
basis of need rather than source
of dollar.

Destruction of existing concept
of public control of educational
policy.

Teachers will have undue in-
fluence.

Lay control will be voided.

Fur'.her conflict in educational
decis.Lon-making.

Teachers have vested interest.

The process of negotiation would
be destroyed.

Loss of local lay support for
schools.

Might bridge the gap between
administration and teachers.

Legal as teacher:, would be on
both parties to contract.

28 0
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Development

4. School districts will have a
separate full-time division devoting
itself to communication, coordi-
nation and cooperation with the
community served by the school sys-
tem in at least five urban school
districts.

5. Administrative decentraliza-
tion in at least five urban school
districts will be through the
technique of decentralizing to
regional superintendents or by
transferring additional adminis-
trative responsibility to school
principals.

Possible Consequences

Teachers should have greater voice
in educational policy.

Will upset current checks and
balances system.

Conflict of interest.

Better acceptance and knowledge
of educational decisions.

Improve communication and
understanding.

Provide professional help
superintendent.

Better community support by
participation of lay citizens.

More responsive school district.

Better information for public
and school district.

More public participation.

Relate to community needs better.

Will provide a sounding board
to receive ideas.

Bet.z.er K-12 coordination.

Greater flexibility in school
operation.

Greater flexibility in educa-
tional programs.

Decisions made closer to those
affected

Many principals couldn't function.

Increased local participation.

Authority must accompany
responsibility.
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More ;avid adjustment to local
needs.

More focused accountability.

More red tape.

Lack of uniformity.

Overlapping responsibility.

6. Community controlled educa- Less efficiency of financial

tional districts of les than base--increased cost.

10,000 pupils will be tae organi-
zational pattern in at least five Too small for operating efficiency.

metropolitan areas.
Radicals can control districts.

Inequality of educational prog/am.

Confusion of responsibility of
local and r,?.gional boards.

Lessen possibility- of integra-
tion.

Too many districts in a large
city.

Could lead to extreme provin-
cialism.

Ea,_ tional control closer to
pec,

Inequality of educational
leadership.

Duplication of programs, per-
sonnel and facilities.

Better assessment of real needs
of plpils.
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7. tate and Federal yovcrnments Greater equalization of finan-
will .3iipply the total school budget: cial resources.
from nonlocal tax sources (elimi-
nation of local property tax) in Centralized bureaucracy.
at least five states.

Local control will be lost.

Better distribution of funds.

State and Federal control.

Increased public apathy to
education.

Better long-range planning.

Superintendent concerned with
education not financing.

Reduction of local taxes.

Less regressive taxes at state
and federal level.

Local board can be more con-
cerned with education.

Eliminates restrictions due to
poor local effort or low local
ability to pay.

More money for education.

Excess cost.

Loss of local flexibility.

11. The judicial function of the Board can be more concerned with
school board will be eliminated policy and program.
and the function transferred to
a separate board in at least five Arguments on what is judicial.
urban school districts.

Conflict increased.

More bureaucracy.

Tighter control of schools.

Educational chaos due to
fragmentation.
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Development

14. Educational professionals
(teachers and administrators) will
recommend and the school board wili
elect urban superintendents only
from their recommendations in at
least five urban school systems.

19. At least five metropolitan
areas will see the independent
operation school districts unified
into metropolitan educational dis-
tricts serving urban, suburban,
and fringe areas.

Poss'Ible Consequences

Community would loose a demo-
cratic right.

Board would be stronger.

Would start a trend to destroy
power of local boards.

Legal rights of all would be
eroded.

Better judicial decisions.

Public mistrust of education
power structure.

Politics would be lessened in
sel ':ion of superintendents.

Ed,,cation would be area of
superintendency competency.

Le ay control.

Remove education from people.

Popularity content could result.

"In breeding."

Better staff support.

Deterioration of quality of

superintendents.

Longer term for superintendents.

Would upset current checks and
balances.

Self-serving for teachers.

More efficient management.

Greater flexibility in programs.

Increase opportunity for integra-
tion.
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Better financial base.

Economy of operation.

More comprehensive long-range
educational planning.

More comprehensive educational
program.

Reduce administrative costs.

Improve financial condition of
central city area.
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APPENDIX K

STRATEGIES FOR HASTENING OR DELAYING THE
DEVELOPMENTS WITH HIGH IMPACT

Development

1. Education will be administered
by state governments with the
existing local school districts in
at least five states.

2. Education in the metropolitan
areas (within a state) will have
a single taxing and financing dis-
trict and multiple operating dis-
tricts in at least five metro-
politan areas.

Responses of PaneZ

Panel discussion by administra-
tion, public, and legislature.

State funding of education.

Visit Hawaii and Puerto Rico,
which have state system.

Stress local participation.

Provide better local financing
now.

Education is a state function.

Stress equalization -7alues.

Build in controls on bureaucracy.

Teachers and administration
organize to fight.

Develop state minimum educational
standards.

Long-range facility planning
(educational parks).

Work with existing metropolitan
political councils.

State legislation.

Begin cooperative efforts among
districts.



Development

3. Representatives elected by
teacher organizations will serve as
full members of boards in at least
five urban school districts.

4. School districts will have a
separate full-time division devoting
itself to com.unication, coordi-
nation and cooperation with the
community served by the school
system in at least five urban
school districts.

Responses of Panel

Public relations to stress
advantages especially fiscal.

Alternative to state control.

Professional studies on possible
consequences.

NEA, AFT pressure.

Professional bargaining result.

Change state election laws.

Allow greater teacher partici-
pation in curriculum.

Point out undesirable conse-
quences.

School Boards can implement now.

Community group pressure.

Teacher organization pressure.

Student unrest pressure.

Seek advice from local media.

Incentive grants from state and
federal sources,

Develop existing programs.

Hire good public relations
specialists.

Lay advisory boards.

Open all educational meetings
to the public.

Superintendents recommend.
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5. Administrative decentraliza-
tion in at least five urban school
districts will be through 'the
technique of decentralizing to
regional superintendents or by
transferring additional adminis-
tL'-ive responsibility to schocl
principals.

Legislature action to require
local board action.

School boards can implement now.

Study of best administrative
decentralization plan.

Strenghten principal's role.

Develop communication polifies.

Lay advisory boards.

Determine division of responsi-
bility.

Funding incentives.

6. Community controlled edu- Cost studies.
cational districts of less than
10,000 pupils will be tile organi- Study of effects on students and
zational patteill in at least five community.

metropolitan areas.
School board members elected from
regions.

More individuaiized instruction.

Demonstrate that central dis-
tricts can develop better edu-
ctional programs.

National study on optimum size of
district for various educational
objectives.

Legislature action.

Social pressure by community
groups.

Stress negative results.

Community surveys on community
needs.
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Deve1opment

7. State and Federal governments
will s.4pply the total sc-hool budget
from nonlocal tax sources (elimina-
tion of local property tax), in at
least five states.

11. The judicial function of the
school board will be eliminated
and the function transferred to a
separate board in at least five
urban school districts.

14. Educational professionals
(teachers and administrators) will
recommeni and the school board will
elect urban superintendents onZy
from their recommendations in at
least five urban school systems.

Responses of Pane1

Legislative action.

Stress financial equality.

Local taxes for local governments.

el Should retain some local property
tax for involvement.

State mandated PPBS system.

Federal revenue sharing.

Tax payers group tc., support.

Voucher system of paying school

districts.

Profit sharing plans.

Teacher organization support.

Encourage school boards to use
judicial function wisely.

Legislature action.

Encourage board communication with
community, pupils and teachers.

Stress the failure of civilian
review boards.

Develop concept of arbitration.

Teacher organization action.

Political realities preclude this.

Oppose legislature action on this.

Communicate to community their
loss of voice on superintendent.

Select quality administrators.

Mainta,n strong local educa-
tional organization.
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MainLitin current laws.

19. At least five metropolitan Encouragement by tate

areas will see the independent departments of education.
operating school districts unified
into metropolitan educational dis- Council of governments to
tricts serving urban, suburban, encourage.
and fringe aicas.

Legislative action.

Public relationssell advan-
tagos.

ange in financing system.

Begin with interdistrict
cooperation.

Change accreditations procedure.

Political merger of metro area.

Work with regional political
organizations.

.7ederal enforcement of integra-
tion laws nationwide.
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